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PREFACE 
The author wishes to take this opportunity to express his 
appreciation to those whose aid has made this work possible. 
First, gratitude is due his father, Melvin J. Barr, for 
his sympathetic and patient aid in the preparation of this manuscript. 
The counsel of Dr. Herman P. Thomas of the Department of 
Economics of the University of Richmond has been of incalculable 
value and his kind suggestions have enabled the author to avail him-
self of sources of information which would other~dse not have co~e to 
his knowledge. His altruistic help and expressions of interest have 
been a constant source of inspiration. 
The valuable guidance 'or Mr. Carlyle Havelock Morrissett, 
the State Tax Commissioner, merits the everlasting gratitude of the 
author. Mr. Morrissett kindly sacrificed his valuable time to aid 
him in evaluating the accomplishments of the reorganization. His 
wisdom and experience saved the author from numerous errors in judgment. 
The opinions of the following gentlemen have been of great 
aid in the formulation of an intelligent criticism of the reorganized 
administrative structure of Virginia's government: Colgate W •. Darden, 
Governor of Virginia; Judge Thomas w. Ozlin, State Corporation Com-
missioner; ~arnes H. fhce., fOi'me.'\ Gove:<nO'f Of Vi'f~f1ni.ci.. 
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Introduction 
Administrative reorganization is a tremendous subject. 
In the final analysis, it involves the history of administrative 
organization, proposals for its improvement, reforms in its structure, 
desirability of further changes, and the adequacy and beneficial eff-
ects of changes already instituted, as well as the broad ramifica-
tions of governmental theory inextricably related to any scheme of 
administrative structure.· It is a study of the entire executive 
branch of a government in all its aspects. 
Administrative reorganization in The Commonwealth of Vir-
ginia offers a broad field for study and research. Adequate printed 
materials are available in the form of official documents and news-
papers. In addition, numerous officials high in the ranks of Vir-
ginia's government can speak with authority on the subject out of 
their wide experience and are ever ready and willing to lend a help-
ing hand. 
Considering the vastness of the subject and the considerable 
amount of material available, the author can make no claim that his 
work is complete or even thorough. It represents a mere outline of 
a field of research which has never been adequately investigated and 
which will never be completely exhausted. Numerous phases of this 
study and of subjects closely related to it offer marvelous oppor-
tunities and sufficient material for more comprehensive analyses. 
They await only the application of diligent work and interest. Any 
of the following subjects would furni8h extensive material for in-
dividual studies: a history of anyone of the administrative departments, 
especially the Department of Finance, the Department of Taxation, or the 
Department of Highways; budget history in Virginia; the work of the Pren-
tis Commission and the 1928 amendments to the State Constitution; the 
fight over the short ballot; the effects of "pressure group" activities 
on the reorganization program; the political effects of the administra-
tive reorganization of 1927-28; criticisms of the accomplishments of the 
reorganization; a study of further reorganization since 1928 and of var-
ious proposals for additional reforms; a comparison of Governor Byrd's 
objectives in advocating administrative reorganization and the policies 
he has fought for as U. s. Senator; the history of administrative struc-
ture prior to 1927. 
These subjects offer interesting fields of research for the 
student of government and history, as well as the student of economics 
in some instances. Exploitation of the opportunities they present would 
go far toward completing phases of this work which the author, because 
of the all-inclusiveness of his subject, must necessarily neglect. 
The administration of Harry Flood Byrd as Governor of Virginia 
will long be remembered as the occasion for one of the most important and 
extensive changes in the administrative organization of its government 
~hat the State has ever witnessed. A complete administrative reorganiza-
tion, affecting every department, bureau, board, commission, and agency 
of the State government and changing the method of selection of numerous 
administrative officials, resulted from the introduction and ratification 
of important amendments to the Constitution of Virginia and the recommen-
dations or several commissions appointed to study and report suggestions 
for the introduction of economy, simplicity, efficiency, and responsibi-
lity into the government or the State. The three sessions of the General 
Assembly during Byrd's administration were occupied largely with various 
aspects of this problem. The session of 1926 did the spade work; the 
special session of 1927 accomplished the actual reorganization; the reg-
ular session of 1928 applied the finishing touches. 
Having been sworn in as Governor, Byrd lost little time in in-
dicating what was to come. His inaugural address, delivered before the 
General Assembly on February 1, 1926, included a request for legislation 
to accomplish a reorganization of the State government, the general ob-
jectives of which he then proceeded to outline. 
"The Governor," said Byrd, "cannot be as much of an executive 
as he should be. Public opinion holds him responsible for efficiency-in 
administration, but actually he has very limited power to control and 
direct administrative £unctions. He comes into office in the middle of 
a legislative term, when policies have already been formed and laws en-
acted. Nearly one hundred bureaus, officers, departments, and boards, 
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largely independent of the Governor, conduct the business of the State. 
Of fifty-four administrative bureaus the Governor appoints only twenty. 
Many or the most important administrative officers of the State owe him 
no direct responsibility for the efficient conduct of their departments. 
"If Virginia is to operate with the efficiency approaching a 
great business organization, we must concentrate responsibility. Precti-
cal experience has taught me that success is only possible when respon-
sibility is combined with authority.... The real head of the executive 
branch of the government should be the Governor. There is little danger 
in this concentration of executive authority, for the Constitution of 
Virginia wisely provides that a Governor cannot succeed himself." 1 
As a fUrther exposition of the general objectives of the pro-
posed reorganization, Byrd stated that he construed his election "as a 
mandate to me as a business man to institute the best methods of effi-
cieney and economy in State affairs, so that the people may obtain in 
the public service a dollar's value for every dollar spent. 
"Useless offices must be abolished, duplicated services must 
be consolidated, and the manifold activities of the State systematized 
and directed with the efficiency of a great business corporation." 2 
In line-with Byrd's ·policy of introducing business methods 
into the government of Virginia, his inau~al address contained two 
recommendations for the attainment of governmental economy. He strong-
ly advocated the adoption of a uniform system of accounting for all de-
partments with requirement of an itemized statement of all receipts and 
1. Byrd, Inaugural Address (Senate Document No. 6), P• 6. 
2. Ibid., P• .3 • 
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expenditures or public i'unds • .3 The importance and the extensive 
effects or this procedure will be dealt with later. In addition he 
recommended ror similar purposes a broad extension or centralized pur-
chasing, a procedure already operating on a limited scale. This was 
to be accomplished through the State Purchasing Agent, with standard-
ized equipment for all departments and open, properly advertised, com-
petitive bidding on all State contracts. 4 
At the same time, Byrd went on record as favoring the appoint-
ment of a commission or outstanding Virginians to recommend desirable 
changes in the Constitution or Virginia. 5 For some time there had 
been intermittent demand for revision of the Constitution of 1902. The 
expense or a constitutional convention, however, estimated at approx-
imately a million dollars, was a prohibitive factor. This formed. the 
basis for Gov. B~d's suggestion of the feasible and inexpensive plan 
mentioned above. 6 
Since the concentration or executive responsibility requested 
by Byrd would involve a business reorganization of the administrative 
departments and the introduction of the short ballot, the Governor post-
poned his discussion of the specific issues involved to a later date. 7 
On Februari .3, 1926, Governor Byrd came before a joint session 
of the Senate and House of Delegates to make specific proposals for ad-
ministrative reorganization. He pointed out that, although the Governor 
is permitted to select and appoint only twenty or the fifty-seven so-
called administrative bureaus, commissions, and departments, he must 
Ibid., P• 14. 
Ibid., P• 11. 
-Ibid. 
Morrissett, Proposed j.mendments ,!2 The Constitution of 
Virginia, .! Statement Pointing ~ Out ~ Explaining 
~' PP• .3-4. 
Byrd, 2£•ill•' P• 6. 
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rely upon these agencies to make his administration efficient. 8 Of the 
eighteen major departments, the Governor appointed only eight, while the 
General Assembly elected five, the other five being chosen by the elect-
orate. 9 Byrd complained that such an illogical designation of certain 
officers to be elected by the General Assembly or by the people made 
even more cumbersome the ~atchwork system in which nearly one hundred 
bureaus, boards, and departments existed, many of which were independent 
of each other and of the Governor as well. He pictured a vain struggle 
to manage efficiently the affairs of the government of Virginia. lO 
Having recognized the existence of a problem of great magni-
tude with serious conditions to be remedied, Byrd sought to answer the 
question, What can be done in a practical way toward improvement? 
"The first fundamental," asserted the Governor, "must be to make the 
Governor the real executive head of the State. In order to do this the 
essential agencies of the State government and their heads must be res-
ponsible to the Governor. The number of officers elected directly by 
the people must be reduced, activities of the hundred bureaus and de-
partments must be consolidated into a few departments, and the State's 
activities must be headed up to the Governor as the activities of a 
great private business corporation are headed up to its president." 11 
Governor Byrd then proceeded to outline the three essential 
steps that must be taken to accomplish the purposes of the reorganiza-
tion. The following measures were requested: first, the General 
8. Byrd, Simplification Q.! Government in Virginia (Senate 
Document No. EPJ P• 1. 
9 .• Byrd, A Discussion of The 12:fil! To Increase Governmental 
Efficiency ]2z Vesting in~ Governor The Authority 12 
~ "Business Manager" ~Virginia's Government, p. 3. 
10. Byrd, §implification Q! Government in Virginia, p. 1. 
11. Ibid.', P• · 2. 
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Assembly should introduce and submit to popular vote for ratification 
amendments providing for adoption of the short ballot, the only elected 
executive officers to be the Governor, the Lieutenant-Governor, and the 
Attorney-General; second, provision should be made for appointment by 
the Go.vernor of all administrative department heads, thus makirig the 
chief executive directly responsible to the people'for administrative 
efficiency; third, all necessary bureaus, boards, and commissions should 
be grouped in eight or ten depnrtments, many unnecessary agencies should 
be abolished, and a business survey should be conducted to make clear 
the way to economies of administration. 12 
In addition to the principal recommendations, Byrd offered 
several supplementary suggestions. He deemed it advisable and desirable 
to leave election of the Auditor of Public Accounts to the General Assam-
bly. Thus, being independent of the Governor, he would be in position 
to act as a check on expenditures of the executive branch of the govern-
ment. 13 In order that his successor might appoint administrative offi-
cials who would be responsible to him, Governor Byrd recommended that 
necessary changes be made to provide that the terms of all officials 
elected by the General Assembly, with the exception of the Auditor of 
Public Accounts, should expire at the end of hie (Byrd•s) term of 
office. 14 As· a remedy to the condition mentioned in his inaugural 
address, the Governor stated that "the Constitution should be amended 
to enable the next Governor to take office the day after the General 
Assembly convenes, so that ••• the incoming Governor can present his 
12. Ibid. 
13. Ibid. 
14. Ibid., P• 4. 
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plans for his administration." 15 The necessity of submitting to the 
people proposed amendments to the Constitution connected with the re-
organization program prompted Byrd to suggest 1928 as a suitable year, 
it being a Presidential yea? when a representative vote would be assured.] 
It would be of advantage at the present time to undertake an 
analysis of the general objectives of the administrative reorganization 
proposed by Byrd, along with a brief summary of the means proposed for 
attaining those objectives. Such a procedure will prove of incalculable 
value later in a discussion of the actual attainments of the reorganiza-
tion with respect to its original purposes. 
The principal objectives or goals of administrative reorganiza-
tion may be summarized under four general categories: the creation of a 
responsible gove~nment; the introduction of economy into administration; 
the attainment of greater efficiency in the operations of government; and 
the simplification of the organization of the executive branch of the 
government. 
Just what do we mean by a responsible government? First, and 
most significant, the expression "responsible government" denotes a gov-
ernment responsible to the people. Since ours is a democratic form of 
government in Virginia, the government becomes an agency for the execu-
tion of popular will and should therefore be subject to popular control. 
Logically, in order to make this control possible, all necessary steps 
should be taken to make the government responsive to the ~xpressed will 
of the electorate. Thia was one meaning of Byrd's phrase, "responsible 




the Governor, who is responsible for an efficient administration, should 
be authorized to command the allegiance or executive officers entrusted 
with the administration of public functions. Responsible government, 
therefore, also denotes an administrative organization in which subordi-
nate administrative officials are responsible for the performance of 
their duties to the chief executive of the Stat~. 
Governor Byrd showed a comprehensive understanding of this 
problem in the measures he advocated as necessary for introduction of 
the principle of responsibility. He wisely perceived that the method 
for making a government really responsible to the popular will lies not 
in making all governmental officials elective by the people, but in con~ 
centrating responsibility for the wise, efficient, and just administra-
tion ot governmental functions in the chief executive of the government. 
Thus Byrdrs advocacy in his addresses to the General Assembly of adop-
tion of the short ballot and provision for appointment of all department 
heads by the Governor, who. alone remains responsible to the electorate 
for his administration. 
Byrd was fond of likening the State to a corporation. "The 
State of Virginia," he said, "is ••• a great business organization with 
a president elected by the stockholders to execute their will and then 
denied the power to do so." l7 Dr. Douglas S. Freeman summed up the 
difficulties of the situation when he wrote that "seven of the largest 
tasks of government are the collection and audit of revenue, education, 
17. Byrd, ! Discussion Q! ~ ~ !.g Increase Governmental 
Efficiency, p. 4. 
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protection of public health, promotion or agriculture, building or 
roads, care of dependents and defectives, and enforcement of prohibi-
tion. The only officials heading these :functions who are appointed 
by the Governor and are directly responsible to him are the highway 
commissioner and the health commissioner. Two out of seven t How 
can he'take care that the laws be faithfully executed' as stated in 
the Constitution?" 18 
Byrd argued that "the Governor can and should be held respon-
sible for efficient administration." It was absolutely essential, how-
ever, that he be granted sufficient power to select his own administra-
tive agents.upon whom he must rely for results. 19 It would be ex-
tremely unfair, as Mr. Morrissett has pointed out, to hold him respon-. 
sible for assistants not of his own selection. 20 
As matters stood in 1926, no single executive officer had 
power to control and co-ordinate the activities of the numerous gov-
ernmental agencies of the State. With expenditures averaging over 
thirty million dollars a year, only forty-two cents of each tax dollar 
expended was spent by o~ficials appointed by the Governor. 21 
Very- cogent arguments were presented by Governor Byrd for 
introduction of centralized responsibility. He pointed out that under 
existing conditions, the Governor could offer persuasive excuses for 
£allure in his administration. If he were given adequate power, the 
lS. Richmond News Leader, February- 5, 1926, p. 8. 
19. Byrd, ! nI'SCUssion £?!. ~ lli!! !2 Increase Governmental 
Ef'ficiencz, P• 4. · 
20. Morrissett, Proposed Amendments !2 ~ Constitution £?! 
Virginia, p. 30. 
21. Byrd, A Discussion of Ifil! ~ 1:2 Increase Governmental 
Efficiency, P• 3. 
electorate might demand results, not excuses. Under Byrd's plan of 
reorganization the Governor would have adequate power to perform his 
duties and would alone be responsible for the success or failure of 
his administration. It was also pointed out that, where the Governor 
appoints officials and has the power of removal, efficient administra~ 
tion results. It was only necessary to indicate the efficient, rapid 
building of roads by the State Highway Commission, whose head was dir-
ectly responsible to the Governor. 22 
The second general objective of administrative reorganiza-
tion was the introduction of economy into administration. It was Byrd's 
contention that the State of Virginia was sustaining an exeessive and 
unnecessary cost for the provision of the services of government. By 
the introduction of economy into government the Governor did not mean 
that the tax burden or the citizens of Virginia would necessarily be 
reduced. He recognized the principle that the fields of governmental 
activity are constantly increasing in number as well as widening in scope. 
Increased governmental economy would enable the State to extend its 
spheres of activity as well as to perform its existing functions more 
effectively. 
In the words of Byrd's first two addresses before the General 
Assembly, outlined above, may be found four specific proposals for the 
attainment of the goal of governmental economy. 
The most important and extensive of these was his recommenda-
tion that a uniform system of accounting be adopted by all the depart-
ments or the State government. Such a reform had long been needed to 
22. ~·, PP• 6-7 • 
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remedy the evils of the old, out-moded system of finance then existant. 
The new accounting system would require all governmental agencies of 
the State to make itemized statements of their receipts and to file 
with a qualified official an itemized statement of all their expendi-
tures. These requirements, amazingly enough, had never been employed 
previously. No single State officer had ever had the information nee-
esse.ry to formulate a picture anywhere near accurate or complete or the 
financial status of the government; no single person knew where all 
State funds originated, the amount of those fUnds, where they were 
kept, or exactly what they were spent for. Such a condition was un-
healthy, and obviously must have resulted in untold financial bungling 
and waste. A complete, uniform accounting system was the suggested 
remedy. 23 
A further means of accomplishing economies was embodied in 
the recommendation of extension of the system of centralized purchasing 
mentioned above. A third recommendation already pointed out was the 
proposal that unneceBsary offices be abolished, thus eliminating con-
siderable amounts of superfluous administrative expenses. 
The final recommendation for economy was Byrd's advocacy of 
consolidation of numerous governmental agencies. As a result of the 
unorganized and illogical growth of the administrative structure, maJ17 
State offices duplicated the work or other offices. The Governor reason-
ed that waste work and its unnecessary cost could be eliminated by the 
simple expedient of consolidating those agencies which duplicated each 
other's work. 
23. A statement prepared by C. H. Morrissett, State Tax 
Commissioner, January 1, 1930. 
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The third principal goal of reorganization, efficiency, may 
be dismissed with a brief explanation. The acquisition of this qual-
ity was greatly dependent upon the creation of a responsible govern-
ment and the introduction of the methods of economy discussed previous-
I 
ly. The effects of economies upon efficiency are too obvious to require 
comment. Just how efficiency would be effected from attainment of the 
goal of responsibility is, however, a little more obscure. If the 
administrative structure of the government of Virgi~ia were so re-
organized as to head up all of the activities of the State to the Gov-
ernor as the one official responsible for the operations of government, 
the Governor would be, inthe language of the vernacular, "put on the 
spot." Being unable to shift responsibility, he would of necessity 
have to exercise extreme care in considering the qualifications and 
abilities of the men he appointed to important governmental posts. 
Likewise, being in possession of the power to remove his sobordinate 
administrative officers, the Governor would be in position to demand 
efficient execution of their duties by all State officials. Thus the 
principle of responsibility emerges as one of the strongest contribut-
ing factors to governmental efficiency. Simplicity of administrative 
structure, discussed below;will be recognized as also being conducive 
to efficient management. 
The fourth principal goal of administrative reorganization, 
simplicity, was badly needed in the government or Virginia. The 
hodge-podge of departments, boards, commissions, and agencies described 
in the words of Governor Byrd to the General Assembly did not contribute 
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to good government. In the first place, it presented a confused, in-
soluble maze to the average citizen, who was unable to understand his 
government and consequently lost_ interest in it. On the other hand, 
those particular citizens, the nature or whose business brought them 
into frequent contact with governmental agencies, emerged from these 
encounters discouraged, bitter, and confused. Often they were the 
victims of unnecessary delays and "red tape" as a result of illogical, 
incomprehensible, ill-defined division of authority. Finally, govern-
mental officials themselves were hindered from the efficient execution 
of their duties by the impossibility of dealing effectively with the 
parts of the disorganized jungle of the administrative structure of 
Virginia's government •. 
To remedy these ills Governor Byrd urged that all govern-
mental agencies be grouped into· eight or ten departments. Under such 
a system all related bodies would be grouped together, duplicated work 
and divided authority would be eliminated, and jurisdiction over the 
functions or government would be well-defined and logically allocated. 
This would go far toward enabling both the citizen and the government 
official intelligently and effectively to deal with the divisions or 
the executive branch. 
Remember then, the four cardinal principles - responsibility, 
economy, efficiency, and simplicity. With these four objectives in 
mind Governor Byrd led a program to reorganize the government of Vir-
ginia. With these four goals as our criteria we will later criticize 
the accomplishments of that reorganization. 
- 13 -
Using Governor Byrd's recommendations as an outline, the 
General Assembly of 1926 proceeded to lay the groundwork for a thor-
ough administrative reorganization. On February 9, 1926, the legis-
latl1re attacked the first problem mentioned by theGovernor as one of 
the three essential steps involved in an effective reorganization. 
This date witnessed the introduction in the House of Delegates and 
the Senate by Speaker Thomas W. Ozlin and Senator s. L. Ferguson of 
a resolution providing for the short ballot. The resolution proposed 
amendments to the Constitution of Virginia stipulating that only three 
executive officials of the State - tpe Governor, the Lieutenant-Gover-
nor, and the Attorney-General - should be elected by direct vote. 24 
If the amendments were adopted, the Secretary of the Commonwealth, 
the State Treasurer, the Superintendent of Public Instruction, and 
the Commissioner of Agriculture and Immigration, all then elected by 
the people, would become appointive by the Governor in 1930. In addi-
tion, the resolution provided that following the 1930 appointments, 
the General Assembly should determine the method by which these offi-
cials should be chosen. 25 It was pointed out that under the plan pro-
posed by the resolution practically all department heads would become 
subject to gubernatorial appointment, and the Governor himself would 
be placed in a position of strict accountability for the services or 
his appointees. If passed, the resolution would have to be approved 
by the 1928 session of the General Assembly and then be referred to 
24. Richmond ~ Leader, February 9, 1926, p. 1. 
25. IE!!!•, February 10, 1926, P• 1. 
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the vote of the people, in accordance with the amendment process 
written into the State Constitution. 26 On the very neit day the 
Senate Committee on Privileges and Elections reported out the Fergu-
eon joint resolution with a unanimous vote in its favor. 27 The 
Senate having enthusiastically adopted the short ballot resolution 
on February 15 by casting an overwhelming vote in its favor, the pro-
posal passed on to the House of Delegates for consideration by that 
body. 28 The House proceeded to adopt the resolution on February 24, 
with only one,change. The House deemed it advisable to provide for 
approval of the Governor's appointments by the entire General Assem-
bly rather than by the Senate alone, as was provided in the original 
draft of the resolution. The Senate con~urred in this amendment. 29 
As an aid in making the other necessary administrative re-
forms, Governor Byrd had in his speech on simplification recommended 
an appropriation of $15,000 to provide for an efficiencr survey of 
the government by some qualified outside agency. 30 A bill providing 
for such a survey was enacted by the General Assembly on March 7, 1926. 3l 
Despite the fact that Byrd had requested an appropriation or only 
$15,000, the members of the legislature, realizing the seriousness 
of the matter, responded with an outlay of $25,000 to cover the ex-
penses of the venture. 32 
In accordance with Governor Byrd's recommendation that a 
26. ~., February 9, 1926, p. 1. 
27. ~., February 10, 1926, p. 1. 
28. lli,9., February 15, 1926, p. 1. 
29. ~., February 2/+, 1926, Po 14• 
30 • .1J2!g., February 3, 1926, P• l 
31. ~., March 8, 1926, p. 22. 
32. Byrd, Virginia's Business Government, p. 7. 
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committee or patriotic and capable Virginians be appointed to suggest 
amendments to the Constitution of Virginia, Senator Downing introduced 
a bill in the Senate providing for a commission of seven to be appoint-
ed by the Supreme Court of Appeals, the commission to make its report 
to the next session of the General Assembly. 33 The bill carried an 
appropriation of $10,000 for the purpose. 34 The measure was reported 
favorably by the Senate Committee on Finance, which expressed by vote 
its opinion that the commission should be appointed by the Governor. 
The committee decided to ask Byrd if such a provision would be agree-
able to him. 35 Byrd having expressed his favor of this method, the 
committee incorporated into the bill an amendment providing for the 
change. 36 The bill was passed successively by the Senate 37 and the 
House of Delegates, JS and was signed by the Governor on March 27. 39 
The 1926 session or the General Assembly also passed legis-
lation accomplishing a limited reorganization of various administra-
tive agencies of the government. The importance of these measures 
pales, however, beside the work of the special session of 1927. Con-
eequently, they will be dealt with in very summary fashion. 
In an effort to effect economies, a number of offices and 
agencies were abolishedo These included the offices of Dairy and 
Food Commissioner and his deputy; the State Board of Crop Pest Comm-
issioners; the Live Stock Sanitary Board; and the office of Register 
33. Richmond ~ Leader, February 9, 1926, P• 1. 
34. Ibid., March 27, 1926,p. 4. 
35. IbI'd., February 9, 1926, P• 1. 
J6. Ibfci., February 12, 1926, P• 1. 
37. Ibid., February 19, 1926, P• 24. 
JS. Ibid., March 13, 1926, P• 1. 
39. Ibid., March 27, 1926, P• 4. 
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of the Land Office. The duties of these bodies were transferred to 
other existing agencies. An act was adopted abolishing the Hampton 
Roads Port Commission and creating the State Port Authority with large-
ly increased powers. The legislature also proposed an amendment to the 
. 40 Constitution abolishing the office of Commissioner of State Hospitals. 
Among the most important accomplishments of the General Assem-
bly of 1926 was the creation of a State Tax Department to provide a 
systematic and efficient administration of the State tax laws. This 
was an endeavor to effect saving of several million dollars lost ann-
ually through poor and divided administration of the tax laws. 41 
Another legislative act transferred the rights, powers, and 
duties formerly exercised by the State Water Power and Development 
Commission, the State Geological Commission, the State Geological Sur-
vey, the State Geologist, and the State Forester to a newly created 
Commission on Conservation and Development. 42 
A previous Act of Assembly was amended to empower the Gover- · 
nor to make mandatory centralized purchasing for all State agencies. 43 
In summation, we may state that the work of the General Assem-
bly of 1926 was ot such high standards as to mark it as one of the most 
outstanding and distinguished in the annals of Virginia's history. Con-
cerning the 1926 session, that distinguished Virginian, John Randolph 
Tucker, declared: "No one can review its work without being impressed 
40. Tucker, Virginia Legislation of 1926, p. ,3. 
41. New York Bureau of Municipal Research, Organization and 
Management of~~ Government~ Virginia, p. 61. 
42 •. Tucker, .EE• _ill., P• .3. 
4.3 • .!B!,g. , p • 4. 
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with the real advance made in the direction of a simplification or 
our cumbrous form or governments1 organization and in the applies-
tion of sound business principles to the administration of the State 
government •••• Acknowledgment is due ••• to the wise and effective 
leadership of Governor Byrd, whose influence was most potent." 44 
Under authority of the act of the General Assembly approved 
March 25, 1926, Governor Byrd appointed the members or a Commission to 
Suggest Amendments to the Constitution of Virginia. 45 The commies-
ion was composed of seven members, all distinguished Virginians: 
Robert R. Prentis, R. Gray Williams, William Minor Lile, Robert M. 
Hughes, Joseph Chitwood, H. c. Stuart, and William Meade Fletcher. 46 
Assembled in an organizational meeting on July 7, the commission unan-
imously elected Judge Robert R. Prentis as its chairman. 47 Judge 
Prentis was the President of the Supreme Court of Appeals of Virginia. 48 
R. Gray Williams was an unanimous choice as secretary of the commission. 49 
Regular meetings of the commission, which came to be knolY?l as the Prentis 
Commission, began on October 12, 1926. ;o Numerous constitutional 
amendments were suggested by the commission, a few of which had a dir-
ect bearing on the program of administrative reorganization. Many out-
44. llli•, P• 2. 
45. Minutes of The Commission To Suggest Amendments To The 
Constitution of Virginia, p. 1. 
46. Morrissett, Proposed Amendments .Ig The Constitution !?f 
Virginia' p. 4. 
47. Minutes of The Commission To Suggest Amendments To The 
Constitution of Virginia, p. 1. 
48. Byrd, Reorganization of The Government .2! Virginia, p • .3. 
49. Minutes of The Commission To Suggest Amendments To The 
Constitution of Virginia, p. 1. 
;o. Ibid., P• 4. 
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standing Virginians appeared before the body to make helpful sugges-
tions and recommendations. We shall interest ourselves here only with 
those aspects of the commission's activities having a direct bearing 
on the reorganization program. 
The following amendments were suggested which relate to the 
subject at hand: 
An amendment providing that the Governor take office on the 
third Wednesday of January following his election instead of the first 
day of February following election. 51 
An amendment providing that the State Treasurer be appointed 
by the Governor, subject to confirmation by the General Assembly, in-
stead or being elected by the voters; that his term be coincident with 
that or the Governor making the appointment; that the first appointee 
be,named by. Byrd's successor as Governor; that after January 1, 1932, 
the manner of choice and term of office of.the State Treasurer be pre-
scribed by law. 52 
An amendment providing that the Secretary or the Common-
wealth be appointed by the Governor, subject to confirmation by the 
General Assembly; that the first appointee be named by Byrd's sue-
cessor; that after January 1, 1932, the manner of selection and term 
or office be prescribed by law; that after February 1, 1930, the Gen-
eral Assembly be granted the option of abolishing the office. 53 
An amendment providing that the State Board of Education 
51. Commission To Suggest Amendments To The Constitution of 
Virginia, Report To The General Assembly, p. 21. 
52. I!?.!.9·1 p. 25. 
53. ~-
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be appointed by the Governor, subject to confirmation by the General 
Assembly; that the number of members, tenure of office, and provisions 
for filling vacancies be determined by law. 54 
An amendment making the same provisions for the Superintendent 
of Public Instruction as for the State Treasurer. 55 
An amendment making the same provisions for the Commissioner 
of Agriculture and Immigration as for the State Treasurer and the Super-
intendent of Public Instruction. 56 
An amendment making gubernatorial appointment of members or 
the State Corporation Commission obligatory, subject, or course, to 
confirmation by the General Assembly. (At that time the State Corpora-
tion Commission was appointed by the Governor, but according to the 
provisions of the Constitution of 1902, it had been possible to pro-
vide by law for popular election since January 1, 1908, a system which 
was employed for several years.) 57 
The suggested amendments concerning the State Treasurer, 
the Commissioner of Agriculture and Immigration, and the Superintendent 
of Public Instruction will be recognized merely as endorsements or sim-
ilar amendments already introduced and passed by the General Assembly 
of 1926 in its short ballot program. The other officer involved in 
the short ballot program, the Secretary of the Commonwealth, received 
slightly different treatment at the hands of the Prentis Commission 
from that accorded him by the General Assembly. While the General 
54. Ibid., P• 44. 
55. Ibid. 
56. Ibid., P• 49 .• 
57. ~., PP• 53-54· 
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Assembly introduced and passed an amendment in 1926 making the same 
provisions for the office of Secretary of the Commonwealth as for the 
other offices involved in the short ballot program, the Prentis Commiss-
ion augg~sted an amendment which would authorize the legislature to 
abolish the office. 
Under the terms of the act passed by the legislature in its 
1926 session, the Governor.acquired the authority to appoint an out-
side agency of experts in governmental efficiency to study the govern-
ment of Virginia and make recommendations for its improvement. The 
act carried an appropriation of $25,000 for the purpose. After care-
fUl investigation, Governor Byrd chose the New York Bureau of Municipal 
Research as an organization of outside and disinterested business spe-
cialists to make a study of the State government. Byrd held to the tdea 
"that a commission of representative Virginians familiar with our prob-. 
lems could adopt and adapt the recommendations suitable to our condi-
tions." This procedure, according to Byrd, would enable the State to 
obtain "the ability of disinterested business specialists and the common 
sense and local knowledge of Virginia citizens of practical affairs." 58 
The New York Bureau of Municipal Research undertook a de-
tailed and comprehensive study of departments, boards, commissions, 
institutions, and agencies of the State government. The study was made 
under the general supervision or Mr. J.. E. Buck or the Bureau of Munici-
pal Research, who edited the final report made by the organization. 59 
58. Byrd, Reorganization of The Government of Virginia, P• 5. 
59. New York Bureau of Municipal Research, fil?.cit., P• 3. 
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As a preface to its report, there was included a statement emphasizing 
the vital relation existing between governmental efficiency and econ-
omic progress. The Bureau pointed out that a reduction of as little 
as 13% in the value of the tax dollar through archaic governmental 
organization and cumbersome methods of administration would involve a 
wastage of 1% of the total productive energy of the State. 60 No more 
enlightening statement could have been made to picture the calamitous 
results of poor government; not only does poor organization result in 
poor performance, it acts as a definite hindrance to private economic 
activity. 
The Bureau then pointed to the facts concerning Virginia's 
administrative structure, many of which had been mentioned previously 
by Byrd. Of the 95 administrative agencies 29 were single officials, 
the remainder being boards and commissions. Eight of the single offi-
cials were elective by the people. Many of the boards and commissions 
were composed entirely, or in part, of ~-officio members. Of the 95 
administrative agencies, several were appointed by the General Assem-
bly; the majority, however, were appointed by the Governor, many of 
these appointments requiring the approval of the Senate and in several 
cases or both the Senate and the House of Delegates. 61 
The picturesque and eloquent description of the government 
of Virginia as it existed in 1926 is a masterpiece. Said the report 
or the Bureau of Municipal Research: "The present State government of 
60. ~., P• 5. 
61. ~., P• 6. 
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Virginia is greatly in need of complete reorganization. Man1 parts 
of the present machinery of administration ar~ thoroughly antiquated. 
They belong almost to the era of the stage coach and the tallow candle; 
and here they are trying to function in the age of motor cars and in-
candescent lights. No wonder it costs more than it should to operate 
the State goyernment under these conditions." 62 The Bureau argued 
that waste, bungling, and inefficiency were almost inevitable under 
the existing system. 63 
The essence of the plan proposed by the New York Bureau of 
Municipal Research was the principle of responsibility. The proposed 
plan was dedicated to the objective of making the Governor the actual 
and responsible head of the State administration, as is intended in 
the State Constitution. 64 Theessential proposals of the suggested 
reorganization were four. 
To make the Governor the responsible head of the government, 
the Bureau heartily endorsed and supported the proposed short ballot 
program, which it described as an indispensable element of any effec-
tive administrative reorganization. 65 
Second, the Bureau recommended the creation of eleven ad-
ministrative departments in addition to the Governor's Office. All 
related £unctions would be grouped together in one department with a 
head directly responsible to the Governor. 66 Such a reform would 
62. Ibid. 
63. Ibid., p. 8. 




not only follow the principle or responsibility, it would bring order 
out of the chaos or the existing administrative jungle. 
Elimination of boards and commissions from performance of 
purely administrative affairs was the third broad proposal. Agencies 
of this character would be retained only in connection with certain 
departments to fUnction in an advisory,quasi-judicial, quasi-legisla-
tive, or promotional capacity. 67 
Fourth, and of extreme importance, the Bureau emphasized 
the absolute necessity of introducing a system of unified financial 
planning, accounting, and control. Wisely the recommendation was made 
that the General Assembly be given a special agent, the Auditor of Pub-
lie Accounts, to act as a continuous check on the financial acts or 
the administration, making periodic reports to the General Assembly. 68 
This, of course, would be an entirely different type of work from that 
formerly performed by the Auditor of Public Accounts, who had been an 
auditor in name only. 69 
Supplementary proposals of the Bureau of Municipal Research 
included a recommendation that the office of Lieutenant-Governor be 
eliminated. It was argued that nothing is gained by having a specially 
elected officer to preside over the Senate; that the Senate should choose 
its own leader, who, in the event of vacancy of that office, should 
succeed to the office of Governor. 70 
67. Ibid. 
68. Ibid. 
69. Reed, Report !2f ~ Citizen's Committee ,2!! Consolidation 
.!!!!f! simplification of ~ ~ ~ Governments, PP• 8-9. 
70. New York Bureau of Municipal Research, .21?•.21!:•1 P• 8. 
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Predicting the benefits which would flow from adoption of 
its proposals, the Bureau asserted that its plan would give the tax-
payers better service; 71 that the Governor would become a truly 
responsible official, the economies of his administration redounding 
to his credit and waste and extravagance being laid at his door; 72 
that savings due.to reduction in annual operating costs would amount 
to an estimated $1,366,180. 73 
The details of the report of the Bureau of Municipal Re-
search will be postponed in order to consider it concurrently with 
the recommendations of the Reed Committee. 
The extent and quality of the Bureau's report are best des-
cribed in the words of Governor Byrd: "It is one of the most complete 
surveys ever made of a State in this Union •••• I am impressed by its 
grasp of complicated facts, its clear analysis of those facts and its 
helpful suggestions of constructive legislation." 74 
Governor Byrd appointed a Citizens'Committee on Consolida-
tion and Simplification to review the recommendations of the Bureau 
of Municipal Research in the light of the practical knowledge of its 
members of conditions existing in Virginia. 75 Mr. William T. Reed 
was made chairman ot the committee which included among its members 
the following prominent Virginians: Jean w. Staples, Carrie E. Sykes, 
71. Ibid., p. 7. 
72. Ibid., P• 8. 
73. 1!2!,g. ,p. 9. 
74. Byrd, Reorganization of The Government .2f Virginia, p. 6. 
75. Ibid., P• 5. 
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Chas. A. Miller, Allen J. Saville, Robert D. Ford, Amy w. Osborne, 
R. H. Angell, T. A. Saunders, Francis Bell, T. s. Southgate, Sallie 
Haskins, Lawrence s. Davis, Wm. P. Wools, c. M. Hunter, T. G. Burch, 
A. E. Shumate, C.R. Mccann, Ben T. Gunter, J. Scott Parrish, G. w. 
Grandy, Richard Crane, Geo. A. Lambert, John Garland Pollard, D. H. 
Barger, Robert H. Tucker, Geo. B. Keezell, Clyde H. Ratcliffe, H. F. 
' 
Hutcheson, and Shirley Carter. 76 
The Reed Committee, as it came to be known, adopted those 
parts or the report of the Bureau of Municipal Research which appealed 
to its good judgment, included several new suggestions, and failed to 
concur with those recommendations which it felt were not practical, 
in its judgment, under existing conditions in Virginia. 77 
A list of the administrative agencies of the State classi-
fied as to their method or selection in 1926 will be necessary before 
we may embark upon a discussion of the proposed changes. Though this 
procedure may seem tedious to the reader, it is of the utmost import-
ance for an intelligent comprehension of the reforms recommended by 
the Bureau or Municipal Research and the Reed Committee. It will be 
found convenient from time to time to glance back at this list, which 
will prove to be a helprul reference. 
In addition to the Governor and the Lieutenant-Governor, 
the administrative officers elective by the people included the Attor-
ney-General, the Superintendent of Public Instruction, the State Treas-
urer, the Commissioner of Agriculture and Immigration, and the Secretary 
of the Commonwealth. 78 
76. Reed, .212·~·' P• 19. 
77. ~., P• 3. 
78. ~., P• 5. 
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Administrative officers elected by the General Assembly 
were the Auditor of Public Accounts, the Second Auditor, the Super-
intendant of Public Printing, the Auditing Committee, the Motor Ve-
hicle Commissioner, and the Commissioner or Insurance. 79 
Administrative officials otherwise appointed were the follow-
ing: the Commissioner of Public Welfare, appointed by the State Board 
of Public Welfare; the Board of Bar Examiners, appointed by the Sup-
reme Court of Appeals; the Board of Directors of the State Library, 
appointed by the State Board of Education. SO 
All other administrative appointments were made by the 
Governor. 81 
However, there were numerous ~-officio agencies and offi-
cials, including the following: the Board of Indemnity; the Board of 
State Canvassers; the Commissioners of the Sinking Fund; the Convict 
Lime Board; the Finance Board; the General Board of Directors for the 
State hospitals for the insane; the Military Board; the State Board 
for Industrial Rehabilitation; the State Fee Commission; the State 
Purchasing Agent; the State Tax Commission; the Surety Bond Board. 82 
Now we may proceed with a discussion of the numerous pro-
posale made by the New York Bureau or Municipal Research and the 
Reed Committee. It will be advisable and advantageous to consider 
the reports of these two groups concurrently in order that the re-
commendations of each may be compared and contrasted point by point. 
79. Ibid. 
so. Ibid., p. 6. 
81. llli•' PP• 5-6. 
82 • .IJ2!g., P• 6. 
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As a basis for the remainder of its report the Bureau of 
Municipal Research suggested a framework upon which to build the body 
of the administrative structure. In place of the numerous governmental 
agencies the Bureau recommended the consolidation of all necessary ad-
ministrative units into eleven departments in addition to the Governor's 
Office. The eleven proposed departments were to be named as follows: SJ 
(1) Department of Taxation. 
(2) Department of Industrial Relations. 
(3) Department of Corporations. (4) Department of Law. 
(5) Department of Education. 
(6) Department of Public Welfare. 
(7) Department of Highways. 
(8) Department of Agriculture. 
(9) Department of Health. (10) Department of Finance. 
(11) Department of Conservation and Development. 
The Reed Committee in its report concurred in all essential 
points with the recommendations of the Bureau. It pointed out, however, 
that in certain cases consolidation could not be effected without con-
stitutional amendment. Departing from the proposals of the Bureau, the 
Reed Committee warned that its recommendations would contain "certain 
minor exceptions" to the principle of complete consolidation. The 
eleven suggested departments contained in the report of the Reed Comm-
ittee were given the same names as those recommended by the Bureau of 
Municipal Research with one exception: the Reed Committee suggested 
that the Bureau's Department of Agriculture retain its old nnme, which 
amounted to a mere technicality. S4 
SJ. New York Bureau of Municipal Research, .212• ill•, P• 9. 
84. Reed, .2E• cit., PP• 6-7. 
_J 
- 28 -
Both investigatory bodies turned their first attention to 
making recC1111mendations concerning the Governor's Office. 
The Bureau of Municipal Research suggested that the Gover-
nor1 s Office be made up of the following bureaus: 
(1) Bureau of Records. 
(2) Bureau of Military Affairs. 
(3) Bureau of State Police. (4) Bureau of Grounds and Buildings. 
These bureaus would be headed by officers appointed by the 
Governor, serving at his pleasure. 85 
Similar organization of the Governor'E Office was recommended 
by the Reed Committee, with three principal differences: Administrative 
units of the office were to be called divisions instead of bureaus; the 
committee failed to see the necessity for incorporating the State Pol-
ice as a unit of the Governor's Office; a Division of the Budget was 
proposed by the Reed Committee as an element of the office. All other 
suggestions as to organization of the office were identical with those 
of the Bureau of Municipal Research. S6 
The Bureau of Records (Division of Records) would perform the 
work of the Secretary of the Commonwealth. The report of the Bureau of 
Municipal Research urged that the office of Secretary of the Common-
wealth be abolished. 87 More conservatively, the Reed Committee recom-
mended that this division be placed in charge of the Secretary of the 
Commonwealth, pending abolition of the office by constitutional amend-
88 
ment. Further, it recommended adoption of such an amendment. 
85. New York Bureau of Municipal Research, .2E•ill•, P• 10. 
86. Reed, .Q.I?.cit., P• 6. 
87. New York Bureau of Municipal Research, .Q.I?.cit., P• 10. 
88. Reed, .Ql?·~·' p. 6. 
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The two reports concurred in proposing that the Bureau of Records 
(Division of Records) be placed in charge of the Governor's executive 
secretary when the office of Secretary of the Commonwealth was abol-
ished. 89 All governmentel records, including executive records, 
election records, and land office records, would be transferred from 
the office 'of the Secretary of the Commonwealth to this bureau (div-
ision) of the Governor's Office. 90 The Bureau of Municipal Research 
urged that certain functions of the Secretary of the Commonwealth be 
transferred to other governmental agencies& the records of charters 
and certifying of charter copies to the proposed Department of Corpor-
ations; the function of sale and distribution of State documents to 
the State Library. 91 The Reed Committee concurred in these recommen-
dations. In addition, it proposed that duties of the Secretary of the 
Commonwealth concerning service of process on foreign corporations be 
transferred to the clerk of the State Corporation Commission. 92 
The state militia, formerly under the joint supervision of 
the Governor, the Adjutant-General, and the Military Board, should be 
placed under a Bureau of Military Affairs under control of the Adjutant-
General, according to the report of the Bureau of Municipal Research. 
It was recommended that the Military Board be abolished. 93 
However, the Reed Committee declined to accept the proposals 
of the Bureau of Municipal Research. It proposed that the Division of 
89. m.g., P• 7 and tl.Y.B.M.R., .2.E•ill•, P• lOo 
90. Reed, .2.E•cit., p. 7 and N.Y.B.M.R., .QI2.cit., P• llo 
~l. N.Y.B.M.R., .2.E•cit., P• 1111 
92. Reed, .2.E•.£1!:•, P• 7. 
93. tn.Y.B.M.R., gp • .£!1;., P• 12. 
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Military Affairs continue as it was with .Adjutant General in charge. 
The recommendation for discontinuance of the Military Board wae com-
pletely ignored. 94 
According to the recommendations of the Bureau of Munici-
pal Researc~, the custodial care of the State Capitol building, the 
State Office building, the State Library, and the Governor's Mansion, 
then under the jurisdiction of the Superintendent of Grounds and 
Buildings, should continue under that official as a Bureau of Grounds 
and Buildings in the Governor's Office. 95 
The Reed Committee countered by proposing that the General 
Assembly discontinue the position of Superintendent of Grounds and 
Buildings and Superintendent of the State Office Building as such, 
the existing work of these officers to be continued in a Division of 
Grounds and Buildings with the head of the division know as the dir-
ector thereof. 96 
The two bodies offered entirely different proposals for a 
fourth bureau (division) of the Governor's Office. 
Recommendations for creation of a Bureau of State Police 
_ were contained in the report of the Bureau of Municipal Research, 
with provision that the bureau head be a Superintendent of State Police 
chosen by the Governor without a fixed term of office. If this reform 
were instituted, it was proposed that the Superintendent be given 
wide latitude of discretion in the selection, training, promotion, 
94. Reed, £?E•ill•1 P• 7. 
95. N.Y.B.M.R., .2E•ill•1 P• 13. 
96. Reed, £?E·ill·' P• 7. 
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discipline, and distribution of members of the force. Thus responsi-
bility for patrolling the highways and enforcing the prohibition law 
would be transferred from the Motor Vehicle Commissioner and the Att-
orney-General. 97 
The Reed Committee recommended other disposition of the State 
police forces, as will be seen later. 
Although the Bureau of Municipal Research advised e different 
location for the Division of the Budget, the Reed Committee strongly 
urged that this agency be placed in the Governor's Office. After re-
commending that the Division of the Budget continue its existing work, 
the committee proposed in addition that the Director of the Budget be 
granted the power and duty of editing and reducing to concise and read-
able form every annual, biennial, or other report proposed by any State 
department, office, board, commission, or agency to be printed at public 
cost. 98 This, of course, was in the interests of economy. 
Both the Bureau of Municipal Reaearch and the Reed Committee 
recommended that the following agencies appointed by the Governor 
should be continued as agencies associated with the Governor's Office: 
the Commission to Promote Uniform Legislation, the Art Commission, and 
the State Port Authority. 99 Since there would be no particular need 
for that body after adoption of the short ballot, the Bureau of Munici-
pal Research advised the abolition of the State Board of Canvassers, an 
~-officio .body. lOO Nevertheless, the retention as associated agencies 
97. N •. Y.B.M.R., .2!2•ill•' P• 11. 
98. Reed, .212•.2.!]., P• 6. 
99. N.Y.B.M.R., ,S?R•cit., P• 15 and Reed, £l2.cit., p.7. 
100. N.Y.B.M.R., .2!2•cit., P• 11. 
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of that body and the Military Board, another _!!!-officio b~dy whose 
abolition had been proposed, was recommended by the Reed Committee. 101 
The committee failed to concur in the Bureau's proposal that the Com-
missioners of Wrecks be retained as officials associated with the 
Governor's Office. 102 
Now we may proceed from the Governor's Office to a consid-
eration of the numerous recommendations made for the organization of 
the eleven proposed administrative departments. 
First, our attention is directed to the Department of Texa-
ti on. 
Since there was no single department to which they could be 
assigned before 1926, the administration of Virginia's tax laws was 
naturally scattered among various departments and offices of the gov-
ernmen~. The State Corporation Commission had charge of collection of 
certain railroad and corporation taxes; supervision of local assess-
ment was only partially provided for; still other agencies administered 
the gasoline and motor vehicle taxes; the same was true of the inher-
itance tax. This scattering was only natural in the absence of a 
. 10.3 
single department to which these taxes could be assigned. 
As has been mentioned above, the General Assembly in 1926 
established a State Tax Department to provide a systematic administra-
tion of the State Tex laws. The State Tax Department so created was 
technically under the direction of a State Tax Commission composed of 
101. Reed, .QE·~·' p. 7. 
102. N.Y.B.M.R., .!ll!•.£!!•, P• 15. 
103. Ibid., P• 61. 
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the Governor, the Auditor of Public Accounts, and the State Tax Com-
missioner. The latter was appointed by the Governor for a term of 
four years, his appointment being subject to confirmation by the Gen-
eral Assembly. This official was intended to be the real head of the 
Department of Taxation. l04 
The Bureau of Municipal Research made several recommendations 
for further improvement ~f this department, which it considered as one 
of the highlights in the existing administrative structure. Examination 
of the activities or the State Tax Department had revealed the Tax Com-
mission as a superfluous body. Therefore the Bureau urged abolition of 
the State Tax Commission with the Tax Commissioner recognized by law as 
the head of the department. l05 
The following departmental organization of the proposed De-
partment of Taxation was recommended by the Bureau of Municipal Research: 
(1) Bureau of Administration. 
(2) Bureau of Corporation Taxation. 
(.3) Bureau of Personal Income Tax. 
(4) Bureau of Property Taxes. 
(5) Bureau of Motor Vehicle Taxes. 
The Bureau of Administration would be headed by the Com-
missioner of Taxation, the other bureaus being supervised by directors 
appointed by and responsible to the Commissioner. l06 
The Reed Committee failed to make any recommendations con-
earning the internal structure and organization of the Department of 
Taxation. It did agree with the Bureau of Municipal Research, however, 
104. Ibid. 
105. !i)'fci. 
106. Ibid., P• 6.3. 
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that discontinuance or the State Tax Commission was desirable. l07 
The Bureau or Administration, according to the report or 
the Bureau of Municipal Research, should include the files, steno-
graphic service, inheritance tax administration, statistics and re-
search, general correspondence, and preparation of forms and reports. 
The State Tax counsel would also be a part of this bureau. 108 
A Bureau or Corporation Taxation would handle the corporate 
income tax, which involves issuing the forms, auditing the returns, 
issuing bills, and conducting field investigations. l09 
• 
Responsibility for administration of the personal income tax 
would be lodged in a Bureau of Personal Income Tax. Among its duties 
would be preparation of forms, auditing of returns, and checking of 
informe.tion on salary reports. llO It was recommended that complete 
centralized administration of State taxes be consummated by transfer-
ring to the Department or Taxation the entire responsibility for assess-
ing, auditing, and collecting the personal income tax. 111 
A Bureau of Property Taxes would be charged with preparation 
and issuance of all forms for the use of commissioners of revenue, 
organization or periodic meetings of commissioners to discuss assessment 
problems and methods, the gathering of statistics on values, the render-
ing of advisory aid and assistance to loc~l boards of equalization on 
request or petition as provided by law, and the handling of all other 
relations with local assessing and collecting officials. This bureau 
107. Reed, £12·~·' P• 7. 
108. N.Y.B.M.R., .21?·~·' P• 63. 
109. .I!!!,g. 
110. Ibid. 
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would be the means of contact with local tax administration. 112 It 
was also proposed that assessment of transportation and utility pro-
perty be transferred to this bureau from the State Corporation Com-
mission. The Bureau of Municipal Research pointed out that such a 
transfer of authority would require an amendment to the Constitution 
of Virginia. ll.3 
The Bureau of Motor Vehicle Truces would take over the tax 
functions of the Commissioner of Motor Vehicles as distinct from his 
police duties for which other disposition was recommended later in the 
report of the Bureau of Municipal Research. 114 It was urged that the 
office of Motor Vehicle Commissioner be abolished and its tax functions 
consolidated with those of the Department of Taxation. ll5 Said tax 
duties would include the issuance of motor vehicle licenses, chauffeurs' 
licenses, and collection of the gasoline tax. ll6 
Additional proposals of the Bureau of Municipal Research in-
eluded the recommendation that the legislature transfer from the Audi-
tor of Public Accounts to the Department of Taxation all responsibility 
in connection with the formulation of tax forms and reports of local 
officials with regard to tax assessments and transfer to the Department 
of Taxation· the duties of the Auditor of Public Accounts with respect 
to the transfer and inheritance taxes. ll7 
The Reed Committee approved of the transfer to the Department 
of Taxation of all powers and duties of the Auditor of Public Accounts 
112. Ibid., P• 63. 
113. Ibid., P• 62. 
114. Ibid., PP• 63-64. 
115. ~., P• 61. 
116. ill,g., PP• 63-64. 
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in relation to assessment of taxes as distinguished from collection of 
taxes. In addition, it recommended that upon order of the Governor and 
the State Tax Commissioner, the tax on capital in business be directly 
administered by the Department of Taxation. 118 
Both the New York Bureau of Municipal Research and the.Reed 
Committee proposed the organization of a Department of !ndustrlal Rela-
tions to administer all laws of the State of Virginia relating to labor 
and industry. ll9 The existing agencies for handling regulation of 
labor and industry in Virginia were the Industrial Commission, the Bur-
eau of Labor and Statistics, and the Board for Industrial Rehabilitation. 120 
The Industrial Commission consisted of three members appointed 
by the Governor for overlapping terms of six years. Created under the 
Workmen's Compensation Act of 1918 and concerned mostly with administer-
ing this act, it also made rules and regulations for maintenance of 
safety in industries. 121 
The Bureau of Labor and Statistics provided by the State Con-
sti tution was headed by the Commissioner of Labor, appointed by the Gov-
ernor for a two-year term subject to consent of the Senate. Among the 
spheres of activity in which it operated were enforcement of labor laws 
relating to safety and sanitation appliances, the labor of women and 
children, free employment service, and the inspection of mines, fac-
tories, and mercantile establishments. In addition, the Bureau of Labor 
and Statistics, as its name implies, was responsible for compilation of 
118. Reed, .212·~·' P• 7. 
119. N.Y.B.M.R., .212·~·' p. 76 and Reed, .212•£!!•, p. 13. 
120. N.Y.B.M.R., .212·~·' p. 75. 
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industrial statistics and publication of a directory or industrial 
establishments and businesses. 122 
The Governor of Virginia, the Superintendent of Public In-
struction, and the chairman of the Industrial Commission comprised the 
membership of the Board for Industrial Rehabilitation. This board acted 
as a policy-making body. The actual administrative work was organized 
as a Bureau of Industrial Rehabilitation with a supervisor at its head. 
Concerned with the rehabilitation of workers disabled by industrial 
accidents, its work was supported in part by the Federal gov~rnment 
under the provisions of the Federal Rehabilitation Act. 12J 
The Bureau of Municipal Research pointed out that the three 
agencies described were engaged in work on different phases of the same 
problem. The Commissioner of Labor took precaution to see that safe-
guards were taken in industry; the Industrial Commission provided pro-
per compe~sation to injured workers; the Bureau of Industrial Rehabili-
tation trained injured men for productive work. It was argued that an 
integration of the work was desirable for two reasons: consolidation 
would result in elimination of administrative expenses; this reform 
would effect a closer relationship of those agencies whose work was in-
separably related. l24 Consequently, the Bureau recommended creation 
of a Department of Industrial Relations to combine the functions of the 
three agencies engaged in the regulation of labor and industry in Virginia. 
The proposed department would be headed by a Com.missioner of Industrial 
122. Ibid. 
123. Ibid. 
124. Ibid., PP• 75-76. 
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Relations, appointed by the Governor to serve at his pleasure. Sub-
division of the department into the following bureaus was recommended. l25 
(1) Bureau of Administration and Statistics. 
(2) Bureau of Labor. 
(J) Bureau of Compensation Insurance. (4) Bureau of Industrial Rehabilitation. 
The report of the Bureau of Municipal Research proposed that 
the Bureau of Administration and Statistics be headed by the Commiss-
ioner of Industrial Relations; that the Bureau of Labor and the Bureau 
of Compensation Insurance be headed respectively by a Director of Labor 
and a Director of Compensation, both to be appointed by the Governor on 
recommendation of the Commissioner; that the Bureau of Industrial Re-
habilitation be headed by a Director of Industrial Rehabilitation app-
ointed by the Commissioner. 126 
The Bureau of Administration and Statistics would handle all 
general correspondence of the department. All the statistical work of 
the department, at that time being done unsatisfactorily under the 
Industrial Commission and the Commissioner of Labor, would be central-
ized under this b~eau. 127 
It was intended that the Bureau of Labor perform the func-
tione of the existing Commissioner of Labor with the exception of sta-
tistical work. The Bureau of Municipal Research recommended that it 
be divided into three sections: the Division of Inspection, the Div-
12S ision of Free Employment, and the Women and Children's Division. 
125. IB.!S•i P• 76. 
126. Ibid. 
127. Ibid., P• 77. 
128. ~., P• 78. 
L __ --- -------------- --------- ------ --
- .39 -
A Bureau of Compensation Insurance would perform the admin-
istrative work in connection with wortments compensation insurance, 
being composed of three divisions: a Claims Division, a Docket Divi-
sion, and a Medical Division. The latter should also serve the Bur-
eau of Industrial Rehabilitation. 129 
The Bureau of Industrial Rehabilitation would perform the 
work implied by its name. Its work, according to the report of the 
Bureau of Municipal Research, should be closely associated with that 
·of the Bureau of Compensation Insurance, both employing the same records. l30 
Evidently the Reed Committee found little virtue in the 
recommendations of the Bureau of Municipal Research concerning the 
Department of Industrial Relations. It proposed that the department 
consist of an Industrial Commission and a Bureau of Labor, the State 
Board of Industrial Rehabilitation being discontinued. Alllaws con-
cerning the commission and the bureau would remain unchanged with the 
following exceptions: the work or the Board of Industrial Rehabilitation 
would be ~ransferred to the Industrial Commission where, said the report 
of the Reed Committee, it properly belongs; the name of the Bureau of 
Labor and Statistics would be changed to simply the Bureau of Labor. 
Thus the Department of Industrial Relations, as proposed by the Reed 
Committee, would consist or two agencies both or which would still re-
main independent of each other, since under this plan there would be 
no head of the department. Nothing more than a "paper department" 
would exist if these recommendations were followed. Moreover, the 
129. Ibid. 
130. Ibid., pp. 79-80. 
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Reed Committee, as in the case of the Department of Taxation, failed 
to make any detailed suggestion for the internal organization of the 
Department of Industrial Relations. l3l 
In addition to its other proposals, the Bureau of Municipal 
Research reco1DI11ended that the Commissioner of Industrial Relations, 
the Director of Labor, and the Director of Compensation Insurance con-
stitute a board to exercise quasi-judicial functions in connection 
with compensation insurance and to arbitrate industrial disputes if 
the offices of the department should be sought. It was proposed that 
this board be made representative of both labor and industry: the Dir-
ector of Labor could represent the labor interests of the State; the 
Director of Compensation Insurance would represent the State's employera.132 
Since the organization of the Department of Industrial Rela-
tions proposed by the Reed Committee left no opportunity for creation 
of such a board, this recommendation of the Bureau of Municipal Research 
was not even mentioned in the report of the committee. l33 
In the field of corporation regulation the Bureau of Muni-
cipal Research made recommendations for extensive changes in the exist-
ing administrative units. The fact that most of the work of the exist-
ing Corporation Commission was administrative in nature and only a small 
part judicial and deliberative prompted the Bureau to deplore the fact 
that the Commission was organized and operated as if it were a Court. 134 
As a remedy for this condition it was suggested that the 
Corporation Coll1tli.ssion be abolished and replaced by a single adminie-
131. Reed, .2:e·~·' P• 13. 
132. N.Y.B.M.R., .2:e·~·' PP• 76-77. 
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trative officer at the head of a department of corporations. All 
judicial and deliberative work of the department could be done by 
a board composed of the head of the department and his two chief 
associates. l35 
The functions of the proposed Department of Corporations 
would be three: the work of the existing Corporation Commission; the 
work then performed by the Bureau of Insurance; the charter recording 
functions of the Secretary of the Commonwealth. Thus all of the !"unc-
tions of corporate control would be brought together in a single de-
partment which would be responsible for the granting of incorporations 
and charter amendments, the licensing of foreign corporation·s, the 
collection and custody of corporation records, the levy of certain 
corporation taxes and licenses, the regulation of transportation and 
utility rates and services, the supervision of security issues, the 
regulation of pilotage rates, the supervision of rates and policies 
of insurance companies, and the supervision and examination of banks 
and other financial institutions. 136 
The Depa~tment of Corporations would be composed of the 
following bureaus: l3? 
(1) Bureau of Administration. 
(2) Bureau of Corporate Control. 
(3) Bureau of Rate Regulation and Service. (4) Bureau of Banking and Insurance. 
The Bureau of Administration would be headed by a Com-
missioner of Corporations, appointed by the Governor to head the 
Department of Corporations. This bureau would contain the central 





files for the whole department and would co-ordinate the work of th~ 
other bureaus. 138 
Under the supervision of a Director of Corporate Control 
appointed by the Governor, a Bureau of Corporate Control would handle 
all corporate charters and charter amendments, would supervise the 
licensing of foreign corporations, the collection and filing or an-
·nual reports, the preparation of corporation tax rolls, and the selling 
of new security issues. The tunctions of copying and filing corporate 
charters, at that time performed by the Secretary of the Commonwealth, 
as was mentioned above, would be transferred to the Bureau of Corporate 
Control. 139 
A Director of the Bureau of Rate Regulation and Service would 
be appointed by the Governor to supervise the research and statistical 
work of the Department of Corporations in connection with rates and 
transportation, public servic companies, utilities, and pilots. Such 
a bureau should regulate motor carrier routes and rates; should handle 
service standard requirements ~d hear complaints; should prepare all 
statistical material to be placed before the Interstate Commerce Com-
mission with regard to rates. 140 
The.proposed Bureau of Banking and Insurance would be headed 
by a superintendent appointed by the Commissioner of Corporations. Its 
work would include the functions of the existing Banking Division and 
the Commissioner of Insurance. Through this consolidation it was argued 
that money could be saved. 141 
138. Ibid., P• 84. 




The Bureau of Municipal Research recommended that the 
judicial and legislative functions of the Department of Corporations 
be entrusted to a board consisting of the Commissioner of Corpora-
tions, the Director of Corporate Control, and the Director of Rates 
and Service. 142 
The Reed Committee, after studying the suggestions of the 
Bureau of Municipal Research, approved of a few of them, but failed 
to concur in the major proposals of that organization. It was agreed 
that the charter recording functions of the Secretary of the Common-
wealth be transferred to the Department of Corporations. The Reed 
Committee also enthusiastically approved the proposal that the Bureau 
of Insurance and the Division of Banking be consolidated, the con-
solidated agency to be known as the Bureau of Insurance and Banking. 
On the other hand, the report of the Reed Committee recommended that 
the State Corporation Commission be retained. The Commissioner of 
the Bureau of Insurance and Banking would be appointed by the Corpora-
tions suggested in the Bureau of Municipal Research report. In conn-
ection with the consolidation it was recommended that the offices of 
Commissioner of Insurance and Chief Examiner of Banks be discontinued 
as such. The Reed Committee continued its policy of failure to make 
proposals for the actual internal organization of departments. 143 
Both the Bureau of Municipal Research and the Reed Committee 
were rather brief in their recommendations for the proposed Department 
or Law. The former pointed out the extent of the work of the Attorney-
General, who would serve as the head of department. At that time he 
l.42. Ibid. 
143. Reed, .2E•.£ti•, PP• 12-13. 
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represented the Commonwealth in the Federal courts, the Virginia 
Supreme Court of Appeals, the circuit courts, before the Interstate 
Commerce Commission, and before the State Corporation Commission; he 
served as a member of the State Board of Education; he acted as Com-
missioner of Prohibition; he was constantly required to render opin-
ions as to administrative powers and procedure to all officers of the 
State government. 144 
Since "the functions of the Attorney-General are so closely 
intertwined with those performed by many other departments and bureaus 
of the State government that he becomes a factor of considerable im-
portance to the harmonious and satiefactory operation of the entire 
State administrative machine," the Bureau of Municipal Research argued 
that this officer should be appointed by the Governor and responsible 
to him, instead of being an elected official. 145 Governor Byrd, how-
ever, had previously expressed himself as being in favor of leaving 
the Attorney-General as a popularly elected officer. 146 
It was recommended that the police function of prohibition 
enforcement be transferred from the office of the Attorney-General to 
a State police force which had been proposed as a bureau in the Gover-
' 
nor•s Office. Although the police power would be transferred, the 
Departmen~ of Law should retain the administration of the other fea-
tures of the State prohibition law. 147 
144• N.Y.B.M.R., .212• ~., P• 154. 
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Instead of proposing that the police functions of prohibi-
tion enforcement be transferred from the Department of Law, the Reed 
Committee recommended that these police powers be increased by vesting 
the prohibition inspectors employed by the Attorney-General with gen-
eral police power. 148 
The report of the committee also suggested that there be 
established in the Department of Law a Division of Legislative Draft-
ing to perform all the duties then imposed on the independent Legis~a­
ti ve Reference Bureau. The director of the division would be appointed 
by the Attorney-General subject to approval of the Governor. 149 This 
recommendation was an extremely logical one, since the division would 
have at its disposal the legal records of the Department of Law and 
would be assured of qualified legal talent to direct its work. 
The-educational services furnished by the State of Virginia 
in 1926 were under the jurisdiction of a large number of administrative 
units. l50 The two principal agencies in this field of endeavor were 
the Superintendent of Public Instruction and the State Board of Educa-
tion. The former was a. popularly elected officer; the latter consisted 
of the Governor, the Attorney-Gener~l, the Superintendent of Public 
Instruction, and three experienced educators elected quadrennially by 
the Senate, the board thus constituted being authorized to select and 
associate with itself two division superintendents of schools, one from 
the country and one from the city, whose powers end duties were identical 
148. Reed, .2E•ill•' P• 15. 
149. Ibid. 
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with those of other members except that they could not participate in 
the appointment or any public school official. l51 Other educational 
agencies of the State included the State Library, the Law Library, the 
Legislative Reference Bureau, the Board of Moving Picture Censorship, 
the twelve examining boards for the professions and trades, the four 
State Teachers' Colleges, the Normal and Industrial Institute for Col-
ored Teachers, and the five institutions of higher learning - the Uni-
versity or Virginia, the Medical College of Virginia, the College of 
William and Mary, the Virginia Military Institute, and the Virginia 
Polytechnic Institute. 152 
Examination of Virginia's educational syotem convinced the 
Bureau of Municipal Research of the need for unification of the State's 
educational program under a single businesslike body for the sake both 
or economy and or more efficient administration. l53 The Bureau made 
a number of definite proposals for the attainment of this goal. Coin-
cident with an enumeration of these proposals will be an exposition of 
the reactions or the Reed Co~ttee to the same problems. 
Creation of a Department of Education was urged by both 
advisory agencies. 154 
The Bureau of Municipal Research proposed that the office 
or Superintendent of Public Instruction be abolished by constitutional 
amendment, the proposed Department of Education to be under the super-
vision of a Commissioner or Education appointed by the Governor. 155 
151. Reed, .QE•~·' PP• ll-12. 
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On the other hand, the Reed Committee expressed its approval of the 
pending amendment to the State Constitution permitting the Governor 
to appoint the Superintendent of Public Instruction, and it suggested 
this official as the head or ;the Department of Education, all of 
. . 
which amounted to the same thing as the recommendations or the Bur-
eau of Municipal Research. l56 
Both agreed that the existing Board of Education should be 
abolished. 157 The Bureau of Municipal Research suggested a new Board 
of Education composed of five laymen, to be appointed by the Governor 
for overlapping terms of five years, the Commissioner of Education 
acting as ,!!-officio chairman of the board. In accordance with the 
principles of good government, the board would have no direct admin-
istrati ve authority. Beside its usual fUnctions, the proposed Board 
or Education would act as a vocational board and as a teachers' re-
tirement board. l5S The report of the Reed Committee likewise pro-
vided for a five-member Board of Education to be appointed by the 
Governor. The length of the term of office for these members was not 
mentioned, but it was recommended that the appointments be made sub-
·Ject to confirmation by the General Assembly. l59 
The Bureau o~ Municipal Research proposed that the State 
Library, the Law Library, and the Legislative Reference Bureau be 
brought under the Department of Education, the board of directors of 
156. Reed, .2.E·~·t p. 11. 
157. N.Y.B.M.R., ..QE•ill•t P• 141 and Reed, !m•ill•' P• 11. 
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the State Library and the Librarian of the Supreme Court of Appeals, in 
charge or the Law Library, being discontinued by constitutional amend-
ment, their work consolidated under the proposed Department of Educa-
160 tion. These recommendations were passed over by the Reed Com-
mittee without comment with the exception of a suggestion that the 
board of directors of the State Library be retained unchanged as an 
associated agency of the Department of Education. 161 The committee 
had already made the wise recommendation that the functions of the 
Legislative Reference Bureau be placed under the proposed Department 
of Law. 162 
There was complete agreement between the two edviaory bodies 
that the State Board of Moving Picture Censorship should be brought 
16.3 into the Department of Education. 
Despite the fact that the Bureau of Municipal Research per-
suasively argued the desirability of centralizing the records of the 
twelve examining boards for the trades and professions under the De-
partment of Education, 164 the Reed Committee recommended that the 
examining boards be retained merely as associated agencies of the de-
partment, no actual change being effected. l65 It was pointed out in 
the report of the Bureau of Municipal Research that at the time the 
records of the examining boards were widely scattered over the State. 166 
160. N.Y.B.M.R., .2I?~cit., P• 141. 
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The Bureau of Municipal Research deemed it necessary that 
all the educational institutions of the State be brought together under 
the direct control of the Department of Education, with the exception 
of the five institutions of higher learning. This would mean the dis-
continuance of the existing Board of the Virginia Teachers' Colleges 
and the Board of Visitors of the Virginia Normal and Industrial In-
stitute, their functions being transferred to the Department of Edu-
cation. The institutions of higher lenrning, on the other hand, would 
remain under their Boards of Visitors, which would be reduced to a 
membership of seven with the Commissioner of Education as an !!-officio 
member of each board with the right to be represented at the meetings 
by any member of his department. 167 
The Reed Committee agreed that the boards managing the four 
State teachers' colleges and the Virginia Normal and Industrial Insti-
tute should be abolished. It recommended that these schools be placed 
under the management and control of the reorganized State Board of Edu-
cation, that body being authorized to appoint a board not exceeding 
five members to have direct charge of such schools. No recommendations 
were made concerning the five Boards of Visitors of the State institu-
tions of higher learning. l68 However, it was proposed by the com-
mittee that the Board of Visitors of the Virginia School for the Deaf 
and Blind, consisting of six men, and the five member Board of Visitors 
of the Virginia State School for the Colored Deaf and Blind be consol-
167. ~., PP• 141-142· 
168. Reed, .212·.£ll•; P• 12. 
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idated, the new board to consist of not more than five members. l69 
The organization of the Department of Education proposed 
by the Bureau of Municipal Research comprised the following bureaus: 
(1) Bureau of Administration. 
(2} Bureau of School Supervision. 
(3) Bureau of Health and Physical Education. 
(4) Bureau of Vocational Training. 
(5) Bureau of School Buildings. 
(6) Bureau of Libraries. 
(7) Bureau of Professional Registration. 
(8) Bureau of Film Censorship. 
Each or these bureaus would be placed under a supervisor 
170 
or director appointed and removable by the Commissioner of Education. 171 
An Assistant Commissioner of Education would be in charge of 
the Bureau of Administration, all the statistical and clerical work of 
the department being centered there. 172 
The Reed Committee refrained for the most part from making 
any recommendations for the internal structure of the Department of 
Education. A few departures from this policy, however, will benoted 
below in conjunction with the appropriate proposals of the Bureau of 
Municipal Research. 
The supervision of elementary education, secondary education, 
rural education, and negro education would be placed under the proposed 
Bureau of School Supervision recommended by the Bureau of Municipal 
Research. 173 
It was urged that the health and physical education services 
already performed by the educational agencies of the state be entrusted 
169. Ibid. 
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to a Bureau of Health and Physical Education, which would, in addition, 
supervise the training of teachers in health work under the West Law 
and relieve the Board of Health of its work in connection with corres-
pondence courses in health and physical education for teachers. 174 
The proposed Bureau of Vocational Trainin~ would have charge 
of all work then being done in the fields of home economics and agri-
cultural, trade, and industrial education, a single supervisor being 
responsible for all these activities. 175 
The Bureau of School Buildings would continue to perform the 
same work in which it was already engaged. 176 
The Bureau of Libraries was proposed for the purpose of 
bringing together all the library work of the State government, in-
eluding the State Library, the Law Library, State supervision of text-
books, the school library service, and the Legislative Reference Bureau. 
It was further proposed that the sale and distribution of public docu-
ments then under the Secretary of the Commonwealth should be trans-
ferred to the State Librarian. 177 
The Reed Committee failed to make a recommendation for such a 
bureau. It did recommend that the State Library be made an associated 
agency of the Department of Education. l78 It was urged by the com-
mi ttee that the Legislative Reference Bureau be included in the Depart-
179 
ment of Law instead of the Department of Education. The Reed Com-
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bution of public documents be transferred from the Secretary of the 
Commonwealth to the State Librarian. l80 The other recommendations 
of the Bureau of Municipal Research concerning this bureau were passed 
over without comment. 
The Bureau of Municipal Research recommended that a Bureau 
of Professional Registration should take over all of the executive, 
clerical, and stenographic work of the Board of Commissioners to Ex-
amine Pilots; the Board for Examination of Applicants for Admission 
to the Bar; the Board for Examination and Certification of .Architects, 
Professional Engineers, and Land Surveyors; the State Board of Accoun-
tancy; the State Board of Dental Examiners; the State Board of Embalm-
ing; the State Board of Examiners in Optometry; the State Board of Ex-
aminers of Nurses; the State Board of Mental Examiners; the State 
Board of Pharmacy; the State Board of Veterinary Examiners; the Vir-
ginia Real Estate Commission. 181 It was urged that provision be made 
for board action in dete~nation of standards, setting of examinations, 
correction of papers and such matters. 182 The report of the Reed Com-
mittee suggested that these boards be made merely associated agencies 
of the Department of Education, instead of incorporating them within a 
separate bureau of the department. 183 
The recommendations of both bodies for disposition of motion 
picture censorship nearly coincided. Both urged that the Virginia State 
180. Ibid., p. 7. 
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Board of Censorship of three members be discontinued. 184 The work of 
the board would be transferred to a Bureau (Division) of Motion Picture 
Censorship to be established in the Department of Education. 185 The 
Bureau of Municipal Research advised that this bureau be headed by a 
single censor, 186 appointed and removable by the Commissioner or Edu-
cation. 187 The Division or Motion Picture Censorship proposed by the 
Reed Committee would be headed by a director appointed by the Governor 
pending reorganization of the State Board of Education. Thereafter he 
would be appointed by the latter. 188 The Bureau of Municipal Research 
went so tar as to question the necessity and value or film censorship as 
carried on in Virginia. 189 
The Reed Committee suggested that the following administra-
tive units be allied to the Department of Education as associated agen-
cies which would not be affected as to structure or function by the re-
organization: the Boards of Visitors for the University of Virginia, the 
Virginia Military Institute, the Virginia Polytechnic Institute, the 
Medical College of Virginia and William and Mary; the Board of Directors 
of the Virginia Truck Experiment Station. 190 
In addition to the three State sanatoria for tuberculosis 
administered by the State Board of Health, there were in 1926 nineteen 
State and eleven private institutions receiving State support, which 
184. N.Y.B.M.R., ..QE•ill•1 P• 14.3 and Reed, .QE•ill•' p. 12. 
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could be properly included in the field of public welfare. Representing 
an annual State expenditure of approximately $2,500,000, they were all 
independent units managed by the Board of Public Welfare. Such decen-
tralization of responsibility for public welfare work was decried as 
fUrnishing abundant opportunity for waste of money as well as adminis-
trative effort. A sounder administrative plan was deemed necessary. l9l 
Many weaknesses of the existing system were pointed out by the 
Bureau of Municipal Research. 
The State Constitution provided that each State hospital 
should have a special board of managers, a general board composed of all 
these special boards having oversight of the entire hospital program of 
the State of Virginia. It was the opinion of the Bureau that this plan 
to provide co-operative action and set uniform standards of service had 
failed. 192 
The Commissioner of Hospitals, a constitutional officer, 
charged with fiscal supervision of the State hospitals, lacked suffi-
cient control over their operation. 193 
The State Prison Board, also a constitutional agency, admin-
istered the Prison Farm and the Penitentie.ry, but it had no contact 
whatever with other closely related problems of public welfare. l94 
Wasted effort was exerted by the State Commission for the 
Blind, since each of the two State schools for the deaf and the blind 
had its own board of managers whose policies differed from those of 
191. N:Y.B.M.R., .212.cit., P• 131. 
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the Commission. There was no real co-operation between these three 
agencies. 195 
Independent boards having no common policies managed the 
. 96 four industrial schools for boys and girls. 1 
The two hospitals connected with the. medical schools of the 
University of Richmond and the University of Virginia were managed by 
independent boards completely out of touch with other health and wel-
fare agencies of the State. 197 
An independent board, part appointive and part £!-officio, 
supervised the operation of the Home for Confederate Veterans. Not 
only was this board too large, it had remained as a completely isolated 
unit of the State's welfare system. 198 
With respect to the private institutions receiving State 
appropriations, no authority outside of the General Assembly exercised 
responsibility for determining how much aid should be given them and 
what the State might expect in return. 199 
Finally, the opinion was voiced that the State Board of Wel-
fare was seriously handicapped for efficient administration because of 
its extremely limited powers. 200 
The Bureau of Municipal Research offered the following pro-
posals for reorganization of the State's public welfare work: 
(1) Abolish the Board of Welfare, the Commission for the Blind, 
the Boards of Managers or Visitors of the four schools for delinquent 







children, the two schools for the deaf and blind, and the Home for 
Confederate Veterans. 201 
(2) Transfer the powers and responsibilities then vested in 
these boards to a new Department of Public Welfare. 202 
(3) Place in charge of this department a Commissioner of 
Public Welfare, appointed by the Governor and responsible for the ad-
ministration of all State welfare institutions e.nd agencies whose 
boards are abolished. 203 
(4) Make the superintendents of the various institutions 
appointive by and under the direct supervision of the Commissioner 
of Public Welfare. 204 
(5) Create an Advisory Council of Public Welfare consisting 
of eleven members appointed by the Governor. This body would serve 
as an aid to the Commissioner of Public Welfare. 205 
(6) Pending a constitutional amendment abolishing the off-
ice of Commissioner of Hospitals, empower the Governor to appoint the 
Commissioner of Public Welfare to act as Commissioner or Hospitals. 206 
(7) Abolish by constitutional amendment the five special 
hospital boards, the General Hospital Board, and the Prison Board, 
the proposed Commissioner of Public Welfare inheriting full responsi-
bility for administration or these institutions and the appointment 
ot their superintendents. 2rn 
201. Ibid., P• 135. 
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The proposed Department of Public Welfare would provide for 
all the activities then carried on by the Board of Welfare and, in add-
ition, those executive, inspectional, and supervisory activities made 
necessary by increased administrative responsibility. 208 
The Reed Committee agreed that the Department of Public Wel-
fare should be headed by a Commissioner of Public Welfare, advising in 
addition that the appointment be made subject to approval by the General 
Assembly. At that time, this official was appointed by the Board of 
Public Welfare. 209 
Approval of the already proposed constitutional amendment to 
abolish the office of Commissioner of State Hospitals for the Insane was 
expressed by the committee. Pending adoption of the amendment it was 
suggested that the Commissioner of Public Welfare fill the position in 
place of the State Purchasing Agent, who performed the functions of both 
these offices at that time. The Reed Committee held that this was a 
matter for executive and not legislative action after the law providing 
that the Commissioner of State Hospitals should be !_!-officio the State 
Purchasing Agent had been changed. 210 
Recommending that the,boards of directors of the four reform-
atories or industrial schools be consolidated, the Reed Committee pro-
posed that their work thereafter be done by a single board of five mem-
bers appointed by the Governor. 211 
208. Ibid. 
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Associated agencies of the Department of Public Welfare 
which would be changed neither structurally nor functionally included 
the State Prison Board, the State Hospital Boards, and the Commission 
for the Blind, 212 all of which the Bureau of Municipal Research had 
recommended abolished. 213 
In 1926 there already existed a Department of Agriculture 
and Immigration under the management and control of a Board of Agri-
culture and Immigration, composed of one member from each of the ten 
Congressional districts of Virginia, appointed by the Governor with 
approval of the Senate for terms of four years, half of the membership 
being appointed every two years. Serving as an .,2!-officio member of 
this board was the president of the Virginia Polytechnic Institute. 
The actual administrative head of the department was the Commissioner 
of Agriculture and Immigration. Elected by the people every four years, 
his powers and duties were prescribed by the Board of Agriculture and 
Immigration. 214 
It was urged that the State Constitution be amended by elimi-
nating all sections with reference to the organization of the Depart-
ment of Agriculture and Immigration and that the name of the department 
be shortened to the Department of Agriculture. 215 
The Bureau endorsed the short ballot principle when it rec-
ommended that the department be headed by a Commissioner of Agriculture 
appointed by the Governor and serving at hie pleasure. 216 
212. Ibid. 
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Abolition of the existing Board of Agriculture and Immigra-
tion was a .t'urther proposal of the Bureau of Municipal Research. The 
old arrangement of the department hed proved a failure, resulting in 
several clashes between the Board and the Commissioner which would 
have disrupted the work of the department had the Governor not inter-
vened and dismissed certain members of the Board. With neither the 
Governor nor the Board authorized to dismiss the Commissioner, the 
existing allocation of powers was not conducive to responsible and 
business-like administration. 217 
The proposed Department of Agriculture wo1lld be organized 
into the following bureaus: 218 
(1) Bureau of Administration and Inspection. 
(2) Bureau of Plant Industry. 
(3) Bureau of Animal Industry. (4) Bureau of Chemistry. 
(5) Bureau of Markets. 
(6) Bureau of Agricultural Statistics. 
The Col}IJllissioner of Agriculture would be in charge of the 
Bureau of Administration and Industry, the other bureaus being headed 
by directors appointed by and responsible to the Commissioner. 219 
The Bureau of Administration and Inspection would unite 
under one authority all the necessary information for exercise of 
real administrative control over the functions of the department. On 
the other hand, certain functions performed by this unit of the de~art­
ment would be transferred to other bureaus. 220 
217. Ibid. 




Supervision of the publication of agricultural publications 
would be entrusted to the Bureau of Administration and Inspection. It 
would also have charge of the work then performed by the inspectors of 
fertilizers, gasoline, agricultural lime, field seeds, paints, insec-
ticides, and tungicides. The Bureau recommended addition to the work 
or the inspectors the enforcement of provisions of the law with res-
pect to feed stuffs, stock and poultry powders, work then performed by 
the Dairy and Food Division. 221 
The Bureau of Plant Industry would perform the work of the 
existing Division of Plant Industry, including testing of seeds for 
purity and germination, inspection of orchards, licensing of nurseries, 
enforcement of quarantines against insect pests and plant diseases. 222 
In addition to performing the £'unctions of the existing 
Division of Animal Industry, it was recommended that the proposed 
Bureau of Animal Industry take over from the Bureau of Administration 
the distribution of hog cholera serum and agressions and from the ex-
isting Dairy and Food Division the distribution of State fUnds for the 
eradication of tuberculosis among cattle. 223 
The Bureau of Chemistry 224 and the Bureau of Agricultural 
Statistics should remain the same, according to the report of the 
Bureau of Municipal Research. 225 
The existing Division of Markets would constitute the pro-
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or the Agricultural College being eliminated. It was urged that the 
specialists attached to the division and doing practically the same 
type of work as the Agricultural College be transferred to the college. 226 
With respect to the Dairy and Food Division of the Department 
of Agriculture and Immigration, the Bureau stated that the food in-
spection was poorly done and that the dairy work was largel7 of an 
educational and promotional character, inspection of milk and dairy pro-
ducts being a secondary matter. It was recommended that the division be 
abolished. A suitable bureau under the Department of Health could 
assume the inspection of foods, dairies, cold storage, and hotels. 
Inspection of feed stuffs and stock and poultry powders would be trans-
f erred to the Bureau of Administration and Inspection. The Agricul-
tural College would inherit the educational and promotional work per-
taining to dairies. 227 
The report of the Bureau also contained recommendations that 
all of the agricultural experiment stations be placed under the.super-
vision of the Agricultural College; that the board to supervise the 
experiment stations at Norfolk and at Onley on the Eastern Shore be 
abolished and the stations placed under the Agricultural College. 228 
The Reed Committee studied these recommendations, but 
passed on only a few of them with its approval. There was complete 
agreement that the inspection of food intended for.human consumption, 
oysters, dairies, cold storage warehouses, and hotels should be trans-
226. Ibid. 
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f erred to the Department of Health which is the logical place for in-
spection work; also that educational and promotional work pertaining 
to dairies should be transferred to the Virginia Polytechnic Institute 
(the State Agricultural College). Discontinuance of the Convict Lime 
Board was advocated, with transfer of its duties to the Department of 
Agriculture and IIllJ'lligration. It will be noted that the Reed Committee 
favored retention of the name of the existing department. The com-
mittee also expressed its approval of the short ballot amendment al-
ready proposed for the purpose of making the Commissioner of Agricul-
ture and Immigration appointive by the Governor. 229 
In 1926 three agencies participated in regulating the use 
of and providing for the care and development of the natural resources 
of the State: 230 
(1) Commission on Conservation and Development. 
(2) Commission of Game and Inland Fisheries. 
(3) Commission of Fisheries. 
The Commission on Conservation and Development, established 
by the General Assembly in 1926, had a membership of seven appointed 
by the Governor with the approval of the Senate. Terms were over-
lapping and of four years duration. While the Commission operated as 
a policy-forming body, all administrative work was delegated to a sec-
retary, who was a f'ul.l time employee. The work performed by the Com-
mission included that formerly under the jurisdiction of the State 
Geological Commission, the State Geological Survey, the State Geolo-
gist, the State Forester, and the Water Power and Development Commission. 
229. Reed, .2E·~·' PP• 13-14. 
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Provisions of the law also authorized this agency to conduct effi-
ciency investigations of State departments for the Governor. 231 
The Commission of Grune and Inland Fisheries, reorganized 
in 1926, was composed of five members appointed by the Governor with 
the approval of the Senate for overlapping terms of five years. Ad-
ministrative work was delegated to an executive secretary appointed 
by the chairman with the approval of the Governor. The Commission 
was charged with responsibility for regulating all hunting and fish-
ing in inland waters, enforcement of provisions of the dog law, and 
protection and propagation of all game and fish life. 232 
The Commission of Fisheries, also reorganized in 1926, had 
five members appointed by the Governor, at least two of whom must be 
from the tidewater section. Serving as the chairman of the Commies-
ion, one of the tidewater members was designated as Commissionerof 
Fisheries, the other tidewater member being designated Shell Fish 
Coim:Ussioner and serving as secretary of the Commission. Conserva-
tion and development of shell fish and other fish of the coastal 
waters of Virginia fell within the sphere of activities of the Com-
mission ot Fisheries. 233 
The Bureau of Municipal Research argued that the functions 
of the Commission of Game and Inland Fisheries and the Commission of 
Fisheries were closely related to those of the Commission on Conser-





division of authority and responsibility. It was thought that a more 
economical and effective administration of the work would result if 
all were under the jurisdiction of a single department. Hence the 
proposal for establishment of a Department of Conservation and De-
velopment to assume the functions of the three commissions and the 
Board to Place Historical Markers. The department would be headed by 
a Commissioner of Conservation and Development, appointed by the Gov-
ernor and serving at his pleasure. 234 
This officer would assume all administrative powers and 
duties of the department, being aided by a policy-making board of 
five members appointed by the Governor for five-year terms. The Com-
missioner of Conservation and Development would serve as an £_!-officio 
member of the board. After the time when the work of the department 
had been reduced mainly to matters of administration, it was deemed 
advisable that the board be discontinued. 235 
The proposed Department of Conservation and Development 
would consist of the following bureaus: 236 
(1) Bureau of Administration. 
(2) Bureau of Geological Survey. 
(3) Bureau of Forestry. (4) Bureau of Game and Inland Fisheries. 
(5) Bureau of Coastal Fisheries. 
At the head of the Bureau of Administration would be the 
Commissioner, while the other bureaus would be under the supervision 
of directors appointed by the Commissioner and responsible to him. 237 
234. ~-




The Bureau of Municipal Research recommended that frequent 
reports on the work of the other bureaus be filed in the Bureau of Ad-
ministration. Such a procedure would aid the Commissioner in directing 
the work of the department. Under the jurisdiction of this bureau would 
be all work pertaining to publicity, engineering, parks, and public pro-
perty, these activities to be organized into divisions when the work of 
the department had had time to develop. 238 
The Bureau of Geological Survey would be headed by a Director 
of Geological Survey, performing the work of the State Geologist which 
consisted mostly of rendering expert technical advice concerning geo-
logy and mineral resources. Since the job needed a full time official, 
he should be prohibited from also holding a professorship at the Uni-
versity of Virginia as the State Geologist had done. 239 
It was pointed out that the State Forester also held a pro-
fessorship at the University of Virginia. Hence the recommendation 
that the Bureau of Forestry be under the supervision of a tull time 
Director of Forestry. The chief work of this agency would be forest 
fire prevention. 240 
The duties of the Bureau of Game and Inland Fisheries, head-
ed by Director of Grune and Inland Fisheries appointed by the Commission-
er, would include those of the existing Commission of Game and Inland 
Fisheries. Combined under this bureau, for the sake of economy, would 
be the positions of fire warden and game warden. 241 
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from'such a procedure. The only relations between the three commissions 
would be through adoption of a recommendation for required joint meet-
ings at least semi-annually in order that each com.mission might be in-
formed of the plane and work of the others. The action of the General 
Assembly in 1926 creating the Commission on Conservation and Develop-
ment received he~rty endorsement by the Reed Committee. Its report also 
contained a recommendation that the Board to Place Historical Markers 
not be affected by any changes. 245 
At the time of the reorganization study, the building and 
maintenance of Virginia's highway system was under the supervision of 
a State Highway Commission of five members, representing the five prin-
cipal geographical divisions of the State. Appointed by the Governor, 
they served overlapping terms of four years, one member being designated 
by the Governor as chairman. The latter devoted his full time to the 
direction of highway work, the State Highway Commission meeting only 
at his call. 246 
For administrative purposes the work of the commission was 
organized under an Executive Department reporting directly to the chair-
man and an Executive Department under the supervision of a Chief Engin-
eer, who assumed responsibility for highway construction and maintenance. 247 
The Executive Department, in turn, was organized into the 
following divisions: 248 
245. Reed, .2:Q•Cit., P• 14. 




(1) Right of Way Division. 
(2) Legal Division. 
(3) Purchasing Division. (4) Auditing Division. 
The Engineering Department comprised eight functional divi-
sions located at a headquarters in Richmond and at eight district off-
ices throughout the State: 
(1) Office Division. 
(2) Division of Surveys and Plans. 
(3) Division of Bridges. (4) Construction Division. 
(5) Maintenance Division. 
(6) Testing Division. 
(7) Equipment Division. 
(8) Division of State Aid. 
Each division was headed by an Assistant Engineer, each district off-
ice being under the jurisdiction of a District Engineer. 249 
The report of the Bureau of Municipal Research proposed that 
the work of the existing Highway Commission be vested in a Department 
of Highways, headed by a Commissioner of Highways appointed by the 
Governor and serving at his pieasure. A Highway Board consisting of 
the Highway Commissioner and four other members appointed by the Gov-
ernor for four-year terms would determine all matters of policy with 
regard to State highway work, all administrative powers being vested 
in the Highway Commissioner. 250 The Reed Com.."littee recognized that 
the same result could be effected by retaining the existing State 
High~ay ComJJlission, changing the name of its chairman to the State 
Highway Commissioner, and placing him at the head of a Department of 
Highways. Although the Bureau recommended further changes, which 
249. Ibid. 
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will be discussed below, the Reed Committee was or the opinion that no 
further changes should be made in the administration or Virginia's high-
way system except that appointments to the State Highway Commission 
should be made subject to confirmation by the entire General Assembly 
instead or by the Senate alone, as was done in 1926. 251 It was the 
contention of the Bureau that eventually the proposed Highway Board 
should be eliminated, though it was agreed that the body was necessary 
at the time. 252 
The Department of Highways provided for in the report of the 
Bureau or Municipal Research would consist of a Bureau of Administra-
tion and a Bureau of Construction and Maintenance, the former under the 
immediate direction or the Commissioner of Highways and the latter head-
ed by a Chief Engineer appointed by the Commissioner. 253 
The two bureaus would be subdivided as follows: 254 
(1) Bureau of Administration: 
(a) Division of Cost Accounts. 
(b) Division of Purchasing and Stores. 
(c) Division of County Roads (State Aid). 
(d) Division or Right of Way~ 
(2) Bureau or Construction and Maintenance: 
(a) Division of Office and Design. 
(b) Division of Bridges. 
(c) Equipment Division. 
(d) Division of Tests. 
It will be noted that two principal changes would be effected 
by the above organization. The State aid work in connection with county 
road systems would be removed from the jurisdiction of the Chief Engineer 
251. Reed, .2E•.£.i!•, PP• 10-11. 




and placed under the Com.missioner of Highways, while the duties of the 
Assistant Engineer in charge of the Division of Location, Survey, and 
Plans would be merged with those of the Assistant Engineer in charge 
of the Office Division, thus creating a Division of Office and Design. 255 
The Bureau made certain recommendations for administrative 
improvement in accounting service, location surveys, and the expeditious 
acquisition of rights of way. 256 It was urged that the general acc-
ounting work done by the Highway Commission be transferred to the pro-
posed Department of Finance, only cost accounting being kept in the De-
partment of Highways. 257 When centralized purchasing should become 
effective in the Department of Finance, it was recommended that the 
purchasing work of the Department of Highways be transferred there. 258 
The Reed Committee concurred with the Bureau's recommendations as to 
accounting service, location surveys, and the expeditious acquisition 
of rights of way, pointing out, however, that these were matters for 
administrative rather than legislative action. 259 
Full administrative responsibility for the public health 
work of the State of yirginia reposed in the Board of Health, con-
sisting or seven members appointed by the Governor. The Commissioner 
of Health, also an appointee of the Governor, was required to perform, 
as executive officer of the Board of Health, such duties as that body 
might direct and certain other duties with respect to appointment or 
255. Ibid. 
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subordinates, preparation of reports on health work, and general man-
agement of the technical operations of the department which were spe-
cifically defined by law. When the Board of Health was not in session, 
the Commissioner was vested with full authority, subject to any lim-
itations the Board might make. 260 
However, the Board of Health had never fully exercised its 
administrative powers, being content to delegate a major part of its 
administrative authority to the Commissioner of Health and to rely on 
his judgment and connsel in determining administrative policy. Thus, 
it had fUnctioned mainly as an advisory board. 261 
Basing its argument on these facts, the Bureau of Municipal 
Research reasoned that, if the proper function of' the Board of Health 
is to serve in an advisory capacity to a trained and experienced Com-
missioner of Health, it should not be continued as the administrative 
head of the State's health work. The Bureau contended that the Board 
of Health performed no fUnction which could not be performed as well, 
if not better, by a skilled executive acting on his own initiative 
and responsible only to the Governor without the intervention of a 
board. 262 
To remedy this situation, the Bureau recommended that the 
existing law be amended to provide for a State Commissioner of Health 
appointed by the Governor as head of a Department of Health; to pro-
vide also for appointment by the Governor, on the recommendation of 
260. N.Y.B.M.R., .2:f!.cit., PP• 118-119. 
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the Commissioner, of an advisory public health council made up of 
physicians and other technically qualified citizens of the State. 
Consisting of the Commissioner of Health and six others, the council 
would contribute technical advice and aid the Commissioner in draft-
ing and promulgating of health laws, rules, and regulations and in 
the enlistment of community cooperation for the State's health pro-
gram. 263 
The Reed Committee failed to be convinced by these argu-
ments and recommended that the State Board of Health and the Com-
missioner of Health be continued in their existing status. 264 
The Bureau of Municipal Research enumerated three aims in 
the reorganization of the State's health work under a Department of 
Health: first, strict definition of responsibility for State health 
activities by consolidation into certain major functional units; 
second, coordination in each unit of all activities which could be 
best dealt with as a unit under the direction of an executive res-
ponsible to the Commissioner of Health; third, reduction of per-
sonnel costs and elimination of waste effort by pooling of certain 
overhead services. 265 
With respect to the first objective it was proposed that 
the following bureaus be established in the Department of Health: 
26.3. ~., pp. 119-120. 
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(1) Bureau of Administration. 
(2) Bureau of Preventable Diseases. 
(3) Bureau of Rural Sanitation. (4) Bureau of Child Hygiene. 
(5) Bureau of Public Health Nursing. (6) Bureau of Vital Statistics. (1) Bureau of Sanitary Engineering. 
(8) Bureau of Laboratories. 
(9) Bureau of Food Sanitation. 
Each bureau would have a director appointed by the Commissioner of 
Health, the latter heading the Bureau of Administration. 266 
Provision for the general overhead activities of the de-
partment would be made in the Bureau of Administration, which would 
contain a Division of Health Education and a Division of Stenographic 
Service. 267 
The Bureau of Preventable Diseases ~ould be created by a 
consolidation of the activities for prevention of disease performed 
by the existing Bureau of Epidemiology, Bureau of Social Hygiene 
(venereal diseases), and Bureau of Tuberculosis Education. 26S 
The Bureau of Rural Sanitation, the Bureau of Vital Sta-
tistics, and the Bureau of Sanitary Engineering would retain their 
existing organization and would perform the same functions. 269 
With the exception of that work in connection with con-
ducting teachers' correspondence, which the Bureau urged transferred 
to the Department of Education, the work of the existing Bureau of 
Child Hygiene and Public Health Nursing would be continued in the 
proposed Bureau of Child Hygiene. 270 
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The Bureau of Public Health Nursing would consolidate all 
the public health nursing activities and nurses, including the Super-
visor and Assistant Supervisor of Nurses of the existing Bureau of 
Child Hygiene and PUblic Health Nursing, the ten field nurses of the 
Bureau of Tuberculosis Education, and the ten county health nurses of 
the Bureau of Rural Sanitation. 271 
In addition to the work it already performed, the Bureau of 
Laboratories would assume all the food laboratory work then performed 
by the Dairy and Food Division of the Department of Agriculture and 
Immigration. 272 
The Bureau of Food Sanitation would provide for all food 
sanitary activities then car~ied on by the Dairy and Food Division of 
the Department of Agriculture and Immigration, including inspection 
of meat, milk, milk products, oleomargarine, ice cream, shell fish, 
vinegar, and other articles of food, as well as the places where they 
are produced, handled, stored, and sold, such as dairies, slaughter 
houses, cold storage plants, bakeries, hotels, etc. 273 The Reed Com-
mittee concurred in these recommendations of transfer of authority. 274 
Although it refUsed to prescribe internal organization of 
the executive departments, considering this a matter for administrative 
rather than legislative action, the Reed Committee noted that "IllBllY' 
changes of administration recommended to increase efficiency are shown · 
in the report of the Bureau of Municipal Research" in regard to the 
structure of the Department of Health. 275 
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Now we come to the most important aspect of the reorganiza-
tion program - that concerning the organization of the Statets finan-
cial functions. The Bureau of Municipal Research was of the opinion 
that the worst feature in the structure of Virginia's government was 
that part which attempted to handle its financial administration. 276 
At the time of the reorganization study the State of Virginia had six-
teen officers and agencies whose duties were largely of a financial 
character. Among these were certain constitutional agencies, includ-
ing the Auditor of PUblic Accounts, the Auditing Committee of the Gen-
eral Assembly, and the State Treasurer, and the following statutory 
agencies: the Director of the Budget; the Second Auditor; the State 
Accountant; the Commissioners of the Sinking Fund; the State Fee Com-
mission; the Board of Indemnity; the Finance Board; the Military Board; 
the Surety Bond Board; the Superintendent of Public Printing; the State 
Purchasing Commission; the State Purchasing Agent; the Advisory Board 
of Standardization. 277 
This unwieldy financial system had grown up piece by piece, 
the product of years of patchwork and political maneuvering. 278 Many 
of these agencies collected funds and disbursed them, or part of them, 
without clearing through the State Treasury. ·Funds collected and de-
posited to the credit of State departments and institutions in 1925 
amounted to approximately $17,000,000, but of this amount approximately 
$4,500,000 was disbursed directly by those· departments and institutions 
without functioning through.the State Treasury. 279 
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In reference to this outmoded system the Bureau asserted 
that "No private corporation or business concern ••• could safely 
avoid bankruptcy for more than a year with the same financial arr-
angement that the State of Virginia has seemed to get along with 
for more than a generation. One is constrained to believe in the 
inherent honesty of a people who can keep a State government going 
under such conditions without a financial disaster." 280 
Both the Bureau of Municipal Research and the Reed Com-
mittee urged that the State's financial system should be organized 
under a plan of unified accounting e.nd control through a Department 
or Finance; this the latter regarded "as fundamental, and the present 
lack or it ••• the outstanding defect in the governmental machinery" 
of the Commonwealth. 281 
The Bureau proposed that the financial functions of the 
government be separated into tYto groups, those of an auditing nature 
and those pertaining to actual administration. The first would be 
assumed by the Auditor of Public Accounts; the second would be under 
the supervision of the proposed Department or Finance. 282 
If the recommendations of both investigatory bodies were 
enacted, the Auditor of Public Accounts would become an auditor in 
£act as well as in name, his function being to audit all the accounts 
kept in the Department of Finance. He would continue to be elected 
by the General Assembly to serve that body as a special agent in 
280. N.Y.B.M.R., .2.I:?·~·' pp. 18-19. 
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keeping a continuous check on the financial operations of the admin-
istration. This would be accomplished by periodic reports to the 
General Assembly and to the people. Discontinuance of the office 
of State Accountant was recommended with his work being assumed by 
the Auditor of Public Accounts. 283 Since its work was largely per-
functory in character, the Bureau recommended that the Auditing Com-
mittee of the General Assembly be abolishedo 284 The Reed Committee, 
however, ·urged that the Auditing Committee continue to function, with 
the Auditor of Public Accounts as its chief auditor or accountanto 285 
Both the Bureau and the Reed Co~ittee proposed that the 
State Fee Commi.ssion (~-officio) be discontinued. 286 The former 
recommended transfer of its powers and duties to the Auditor of Public 
Accounts; 287 the latter that its work be assumed by the Comptroller. 288 
The report of the Bureau contained a recommendation that 
the proposed Department of Finance be headed by a Commissioner of 
Finance, appointed by the Governor and directly responsible to him, 
the department to be divided into the following bureaus: 289 
(1) Bureau of the Budget. 
(2) Bureau of Accounts and Control. 
(3) Bureau of Purchasing and Printing. (4) Bureau of the Treasury. 
The Reed Committee, on the other hand, failed to see the 
necessity for a department head and proposed the following organization 
283. Reed, .2E·~·' PP• 8-9 and N.Y.B.M.R., _2E • .£!]., P• 19. 
284. N.Y.B.M.R., .2E·~·' P• 19. 
285. Reed, .2B•ill•, P• 9. 
286. N.Y.B.M.R., £?E·~·' P• 19 and Reed, £?E·~·' P• 9. 
287. N.Y.B.M.R., .e.12·~·' P• 19. 
288. Reed, .2E•~·' P• 9. 
2S9. N.Y.B.M.R., £!E•cit., P• 19. 
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of the Department of Finance: 290 
(1) Division of Accounts and Control. 
(2) Division of the Treasury. 
(3) Division of Purchase and Printing. (4) Division of Motor Vehicle Licensing. 
It will be remembered that the Reed Committee had proposed that the 
Bureau of the Budget be placed in the Governor's Office; also that 
the Bureau or Municipal Research favored placing motor vehicle lie-
ensing under the Department of Taxation. 
According to the provisions of the Bureau's report, the 
Commissioner of Finance would serve as the administrative head of one 
of the bureaus, preferably the Bureau of the Budget, the other bureau 
heads, a Comptroller, Purchasing, and Treasurer, respectively, being 
appointed by the Governor on recommendation of the Commissioner of 
Finance. 291 The Reed Committee proposed gubernatorial appointment 
of the division heads subject to confirmation by the General Assembly. 292 
The Bureau listed as appropriate work for the Bureau of the 
Budget the preparation of the State budget for the Governor, approval 
of budget allotments, editing of State reports, preparation of finan-
cial publicity, and supervision of a State personnel system. 293 The 
Reed Committee, it will be remembered, recommended the same functions, 
with the exception of the last, to be performed by a Division of the 
Budget in the Governor's Office. 
The two investigatory bodies coincided in their proposals 
for a Bureau (Division) of Accounts and Control and a Bureau (Division) 
290. Reed, .2:e·~·' PP• 7-8. 
291. N.Y.B.M.R., .2E•ill•' pp. 19-20. 
292. Reed, .2]2 • .£1]., P• 8. 
293. N.Y.B.M.R., .21!·~·' P• 20. 
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of Purchasing and Printing, and the recommendations outlined below 
were contained in both reports. 
The director of the Bureau (Division)· of Accounts and Con-
trol would be the Comptroller, who would assume the major part of 
the work then performed by the Auditor of Public Accounts and the 
Second Auditor. Established under the Comptroller would be a com-
plete system of general accounting for the whole State government 
to displace accounts then kept by the Auditor of Public Accounts, 
the Second Auditor, and, in large part, the State Treasurer and var-
ious State departments, agencies, and institutions. This would have 
two beneficial effects: avoidance of duplication through consolida-
tion; creation of a means of effective control over the State's in-
come and expenditures which was then impossible. All transactions 
involving public funds would clear through the Comptroller's office; 
no disbursements would be made except by checks signed by the State 
Treasurer, issued on disbursement warrants signed by the Comptroller 
after he had audited and approved the expenditure. 294 
The director of the proposed Bureau (Division) of Purchas-
ing and Printing would exercise the powers and duties then performed 
by the State Purchasing Commission (~-officio), the State Purchas-
ing Agent, and the Superintendent of Public Printing, these positions 
being discontinued. It was proposed that the director of this bureau 
(division) be empowered to transfer surplus supplies from one depart-
ment or institution to another and to sell surplus supplies that 
294. Ibid. and Reed, .212·~·' PP• 8-9. 
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accumulate at State institutions. Both reports also urged the 
establishment of a central mailing room in this bureau (division) 
to handle all mail going out from the departments located at the 
seat of the government. 295 
. 
The Bureau and the Reed Committee agreed that the State 
Of 
Treasurer.would supervise the work of the Bureau (Division)Athe 
Treasury and would perform the ordlnary duties of a treasurer. 296 
The latter expressed its approval of the pending constitutional 
amendment to make the State Treasurer appointive by the Governor. 297 
The report of the Bureau urged discontinuance of the Finance Board 
(~-officio). In its place a board consisting of the Governor, 
the Commissioner of Finance, and the Attorney-General would take 
over its work and, in addition, designate depositories for State 
funds. 298 The Reed Committee countered by proposing continuance 
of the Finance Board, which would also assume the function of des-
ignating State depositories, the only change being that the Comp-
troller would take the place of the Auditor of Public Accountso 
The other two members, the Governor and the State Treasurer, would 
be retained. 299 Pointing out that they were no longer needed for 
the purposes for which they were originally created, at least two 
of them being already defunct, the Bureau of Municipal Research 
recommended that the following financial agencies be abolished and 
295. N.Y.B.M.R., .Q12•Cit., PP• 20-21 and Reed, .2E•cit., P• 10. 
296. N.Y.B.M.R., .212·~·' p. 21 and Reed, .2E•cit., P• 9. 
297. Reed, .2E·~·' p. 10. 
298. N.Y.B.M.R., .212·~·' P• 21. 
299. Reed, ze.~., PP• 9-10. 
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their powers and duties transferred to the Department of Finance: 
the Commissioners of the Sinking Fund; the Surety Bond Board; the 
Military Board; the Board of Indemnity. 300 Since they were in-
active, the Reed Committee agreed that the Board of Indemnity and 
the Surety Bond Board (both ~-o'fficio) should be formally abol-
ished; also, the State Treasurer and the Comptroller should share 
the powers and duties then imposed upon the Commissioners of the 
Sinking Fund. 30l 
Although the Bureau's report had recommended other dis-
position of this work, the Reed Committee proposed that the office 
of Motor Vehicle Commissioner be discontinued as such, the work to 
be administered by a Division of Motor Vehicle Licensing. It was 
also deemed advisable that general police powers be given the off-
icers engaged in enforcing the motor vehicle laws. 302 
While the Bureau of Municipal Research estimated that 
adoption of its program would effect a saving of $196,000 in .this 
department alone, 303 the Reed Committee more conservatively placed 
the figure at a: .· ' saving of $100,000 annually. 304 
Stating that the report of the Bureau of Municipal Re-
search contained many recommendations as to statutory and constitu-
tional changes not included in its own report, the Reed Committee 
pointed out that these would come to the attention of the General 
300. N.Y.B.M.R~, .212• ~., p. 21. 
301. Reed, .212• ~., PP• 9-10. 
302 • .!E!£., P• 10. 
303. N.Y.B.M.R., .212·~•, P• 30. 
304. Reed, .212· ~., p. 10. 
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Assembly in the full report of the Bureau. To facilitate this the 
Reed Committee proposed that the Bureauts report be printed and a 
copy furnished.to each member of the General Assembly. 305 
Abundant publicity was given to the proposed reorganiza-
tion program, copies of the reports of the Reed Committee and the 
Prentis Commission being mailed directly to thousands of citizens 
throughout the State. Unusual care was taken to furnish full in-
formation concerning the two reports to the press, which resulted 
in remarkable publicity in both news and editorial columns. In add-
ition, every lawye~ in the State received a copy of the Prentis re-
port, while a clear and concise summary of the proposed amendments 
to the Constitution was mailed to many persons in the State. 306 
Recognizing that many of the reforms it had proposed were 
dependent upon constitutional amendments, the Reed Committee re-
commended a special session of the General Assembly, which would 
expedite by two years the necessary amendments. 307 Since the 
amendments suggested by the Prentis Commission, if left until the 
regular session of 1928, could not be submitted to popular vote, 
as is required by the Constitution, before the November election 
of 1930, a special session wquld actually prevent the loss of two 
years in the establishment of the reorganization. J08 The Reed 
305. Ibid., PP• 18-19. 
306. Byrd, Reorganization of ~ Government of Virginia, P• 4. 
307. Reed, .2.Q•Cit., P• 4. 
308. Byrd, Reorganization of ~ Government of Virginia, P• 3. 
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Committee proposed that the frame work for a reorganized State gov-
ernment be laid at this special session. 309 Governor Byrd emphasized 
the indispensable character of the constitutional amendments for the 
accomplishment of an effective reorganization. Added to the voice of 
the Reed Committee in urging a special session were the members of the 
Prentis Commission, various members of the Senate and the House of 
Delege.tes, and numerous public-spirited men interested in the progress 
of the State. 3lO 
In answer to these proposals, Governor Byrd called a special 
session of the General Assembly to open its session on March 16, 1927. 3ll 
The items to be considered by the session included the reports of the 
Reed Committee, the Prentis Commission, and the New York Bureau of 
Municipal Research, which, asserted Byrd, "offer the General Assembly 
the opportunity to simplify governmental processes and enable substan-
tial savings of public funds." 312 
Prior to the opening of the special session Thomas w. Ozlin, 
Speaker of the House of Delegates, predicted that the Byrd program 
would in the main be adopted with very little change •. Nevertheless, a 
stiff fight was expected on the short ballot issue. Congressman Joseph 
. 
T. Deal of Norfolk came to Richmond to fight adoption of this measure. 313 
When the members of the General Assembly began to arrive in 
Richmond, it became apparent that there was considerable opposition to 
309. Reed, .212·~·' P• 4. 
310. Byrd, Reorganization of The Government of Virginia. p. 3. 
311. Richmond News Leader, March 15, 1927, p. 1 • 
.312. Byrd, Reorganization of The Government of Virginia, p. J • 
.313. Richmond News Leader, March 15, 1927, P• 1. 
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the short ballot throughout the State. James A. Bear, delegate from 
Roanoke, E. A. Snead of Clifton Forge, and A. s. Johnson of Isle of 
Wight reported their constituencies as opposing the plan. Mr. Bear 
attributed this to the fact that the people had not had time to di-
gest and understand the tremendous amount of publicity that the short 
ballot measure had been given in the newspapers. 314 Highly endorsing 
the principle, Mr. Ozlin asserted that much of the opposition to the 
short ballot was due to misunderstanding of its purpose. 3l5 
The short ballot constituted the keystone to the opposition 
to the reorganization program. 316 Within a few short days the phrase 
"short ballot" had become a political bugaboo.to most members of the 
General Assembly. Some of the tension of the session was removed on 
the third day by Governor Byrd's reminder that the special session 
need not concern itself with three of the four short ballot amendments. 
As will be remembered, four short ballot amendments had been passed by 
the regular session of the General Assembly in 1926. Of these four, 
the Prentis Commission had suggested changes in only one, that con-
earning the Secretary of the Commonwealth. Only this one could be 
acted upon by the special session, since, according to the Constitution, 
the others, having already been app~oved by one General Assembly, would 
have to await consideration by the 1928 session. 317 
Just before the convening of the special session, Senator 
John A. Lesner of Norfolk suggested that the House of Delegates and 
314. Ibid., March 17, 1927, p. 16. 
315. Ibid., March 15, 1927, p. 1. 
316. Ibid., March 17, 1927, P• 16. 
317. 1!?.!,g., March 19, 1927, p. 3. 
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the Senate either jointly or separately sit as committees of the 
whole to hear the proposals of the Reed Committee and the Prentis 
Commission. Advocates or opponents of any of the measures could 
be heard; Governor Byrd's views as well as those of the chairman 
of the Reed Committee and the Prentis Commission, and the members 
of those bodies, could be heard and questioned. 318 The procedure 
actually adopted will be discussed below. 
The special session was opened with an address by the 
Governor explaining the purposes of the session. Byrd endorsed 
the recommendations of the Reed Committee with a few very minor ex-
captions. He emphasized the fact, however, that the benefits of 
the Reed report must be considered in the light of the greater de-
tails of the report of the Bureau of Municipal Research, of which 
he said, "It is one of the most complete surveys ever made of a 
State in this Union. While I do not agree with all its reco!llJll9nda-
tions nor sympathize with some of its criticisms, I am impressed by 
its grasp of complicated facts, its clear analysis of those facts 
and its helpful suggestions of constructive legislation.n 319 Ad-
mitting that the recommendations of the Reed Committee were conser-
vative, Byrd explained that this body thought it wise to consider 
only that most vital at the special session; to leave for the reg-
ular session certain other recommendations of the Bureau which many 
members of the General Assembly might think should have been endorsed 
318. Ibid., .March 15, 1927, p. 1. 
319. 13yrQ, Reorganization of The Government of Virginia, pp. 6-7. 
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by the Citizens' Committee. In reference to this the Governor em-
phasized that the Bureau's report was as much for the consideration 
of the General Assembly as the Reed report; that it was for the leg-
islature to determine whether recommendations not acted upon by the 
Citizens' Committee should be adopted. 320 At this time, Governor 
Byrd submitted the report of the Prentis Commission and asked per-
mission to suggest a constitutional amendment not included in the 
recommendations of that body--an amendment providing that the Gover-
nor be prohibited from appointing during recess of the legislature 
anyone appointed by him who has failed of confirmation by the Gen-
eral Assembly in cases where such confirmation is required. 321 
Byrd asserted that the reorganization involved three steps 
by the legislature: first, adoption of the general program of re-
organization; second, revision of the next budget to fit the new 
administrative structure; third, initiation of the suggested con-
stitutional amendments required to support legislation necessary to 
make effective the recommendations for simplicity and economy. 322 
Recalling the pledges made in his inaugural address, Byrd 
implored the adoption of the essential recommendations of the Reed 
Committee and the Prentis Commission. "Nothing leas ••• will enable 
the fulfillment of these pledges," he maintained. 323 
In general, Byrd's address made a good impression on the 
legislators, who diligently undertook.the problem placed before them. 324 
320. Ibid., P• 7. 
321. Ibid., PP• 8-9. 
322. Ibid., P• 7. 
323. Ibid., PP• 11-12 • 
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The work of the special session will be more clearly understood if we 
consider the proposed constitutional amendments and the reorganization 
bill separately. 
On March 17, 1927, Messrs. Prentis, Lile, Hughes and Fletcher 
addressed a joint meeting of the General Assembly regarding the work of 
the Commission to Suggest Amendments to the Constitution of Virginiao 
They explained the recommendations contained in the report submitted to 
the legislature by Governor Byrd the day before. 325 It was announced 
that the proposals of the Prentis Commission would be introduced in 
the General Assembly as one resolution instead of 81 to carry out the 
proposed changes, the resolution to be entitled "An Amendment to the 
Constitution of Virginia." 326 
On the same date the General Assembly voted to consider at 
the extra session only local bills, measures introduced as· a part of 
the reorganization program, and items of unusual importance on the 
approval of three-fourths of the members. Thus, practically the en-
tire attention of the legislature could be focused on reorganization 
legislation. 327 
The Prentis report was introduced in the House of Delegates 
as a single resolution by James H. Price of Richmond and Richard L. 
Brewer of Norfolk, the measure being referred to the Committee on 
Courts of Justice of which Price was chairman. 328 
In the committee hearings and in the public press there was 
a wide variation of opinion as to the method by which to select the 
325. Minutes of ~he Commission To Suggest Amendments To 
The Constitution of Virginia, p. 47. 
326. Richmond News Leader, March 17, 1927, P• 1. 
327. Ibid., Marcil18, 1927, P• 8. 
328. Ibid., P• 1. 
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members of the State Corporation Commission. There was some agitation 
for popular election of these officers. The Prentis Commission, it 
will be remembered, had recommended that they be made appointive by 
the Governor. However, the House Committee on Courts of Justice and 
the Committee on General Laws, sitting in joint session, wrote into 
the amendment resolution a provision for appointment by the General 
Assembly. This amendment to the resolution was adopted almost unani-
mously, the argument of its proponents being the necessity of removing 
a body of semi-judicial character, such as the State Corporation Com-
mission, from a position in which the Governor could entangle it in 
politics. 329 Dr. Douglas S. Freeman opposed this provision vigorously 
in an editorial pointing out the success of gubernatorial appointment 
from 1902 to 1918. He reminded that this fact had been recognized by 
the legislature when in 1926 it had returned to that system after sev-
eral years of popular election. "Is there any reason for changing 
this?" he demanded. "If the one experiment made in naming commission-
ers proved a failure, and the old method gave wide satisfaction, why 
make another experiment?" 330 
Another controversy raged around the method of selection of 
the members of the State Board of Education. In this case the House 
Committee on Courts of Justice fully approved the recommendations of 
the Prentis Commission making the members appointive by the Governor. 
An attempt to provide for appointment by the General Assembly was 
decisively beaten. 331 
329 • .I.!21,g., March 23, 1927, p.l. 
330. Ibid., March 24, 1927, p.8. 
331. ~., March 23, 1927, p.22. 
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On March 25, the Committee on Courts of Justice reported to the House 
of Delegates a new draft of the Constitution of Virginiao 332 Little 
real opposition to the draft was offered. The Republican Party, which 
had no strength in the General Assembly, expressed vehement disapproval. 
c. Bascom Slemp, former secretary to President Calvin Coolidge and Re-
publican leader in Virginia, spoke in derision of the constitutional 
changes asked by Byrd, contending that they would deprive the people 
·or the power to exercise popular control over the government. 333 A 
few amendments to the resolution were offered from the floor of the 
House of Delegates. The most important ones, Delegate Gordonts pro-
posal that the State Tax Commission be made subject to popular elec-
tion and Delegate Hall's amendment to make the Comptroller a popularly 
elected official, were overwhelmingly defeated. 334 
The draft of the new Constitution was adopted by the House 
of Delegates on March 31 by a vote of 75 to 6, remaining substantially 
the same as it was reported by the Conunittee on Courts of Justice. 335 
The Senate approved its draft of the new Constitution on April 7 by a 
vote of 34 to 1. 336 In a conference to compromise the differences 
between the two drafts, the Senate conferees largely acceded to the 
House amendments to the constitutional resolution, including election 
of members of the State Corporation Conunission by the General Assembly. 
332. Ibid., March 25, 1927, p. 1. 
333. Ibid., March 19, 1927, p. 1. 
334. Ibid., April 1, 1927, P• 1. 
335. Ibid. 
336. Ibid., April 7, 1927, P• 1. 
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The blanket constitutional amendment went before both houses on April 
9 and was passed with little serious opposition. 337 
While the House of Delegates was dealing with the proposals 
for constitutional amendments, the Senate wa.s occupied with the admin-
istrative reorganization bill. This bill, drafted by Mr. Morrissett, 
the State True Commissioner, 338 was assigned to the Senate Committee 
on Courts of Justice, hearings starting on March 17. 339 This com-
mittee decided to bold as many public meetings as necessary for the 
purpose of ·giving everyone a chance to be heard. Mr. Reed and mern-
bers of his committee were present at the early hearings, and Mr. 
Morrissett .. , who drafted the bill, was in constant attendance to ex-
plain its provisions. 340 Early in the course of its work the Com-
mittee on Courts of Justice adopted a resolution providing that other 
Senate committees would sit with it in joint session when matters 
usually handled by those committees were brought up in connection 
with the reorganization bill; ~·£•, the Finance Committee would sit 
with the Committee on Courts of Justice when sections of the bill 
relating to matters of finance were under discussion. The vote of 
members of these auxiliary committees would be reported to the Sen-
ate along with the report of the vote of the Committee on Courts of 
Justice. 341 
337. Ibid., April 9, 1927, p. 1. 
338. Ibid., March 18, 1927, p. 27. 
339 • .!J:?.!g., March 17, 1927, p-. 1. 
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As the hearings began, it was reported that certain State 
officers had established a strong lobby against certain phases or 
the Reed Committee's program; it was generally believed, however, 
that most of the State officers were behind Byrd by that time. 342 
There was also considerable suspicion that politics and grudges be-
tween various administrative departments had influenced the report 
of the Reed Committee. In reply to a question implying this at an 
early hearing before the Senate Committee on Courts of Justice, Mr. 
Reed replied: "We based our recommendations upon a minute survey 
made by the Bureau of Municipal Research. We played no favorites 
and played no politics. The offices of some or the best personal 
friends I and members of the Committee have were affected by our 
report •••• We were thinking about our State, not about our friend-
ships." 343 
The reorganization bill introduced in the Senate had ·the 
following title: "A bill to reorganize the administration of the 
State government in order to secure better service, and through co-
ordination and consolidation, to create and establish or continue 
certain departments, divisions, offices, officers, and other agen-
cies, and to prescribe their powers and duties; to abolish certain 
offices, boards, commissions, and other agencies, and to repeal all 
acts and parts of acts inconsistent with this act to the extent of 
such inconsistency." 344 
342. ~., March 17, 1927, p. 16. 
343. Ibid., March 19, 1927, P• 3. 
344. Ibid.,· p. 1. 
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Several members of the General Assembly and a number of 
eminent lawyers expressed serious doubt that the reorganization bill 
was constitutional. It was held to be unconstitutional on two grounds: 
first, because, it was argued, the title did not sufficiently express 
the object of the bill; second, because more than one object was ex-
pressed in the bill. Both were considered violations of Section 52 of 
the Constitution of Virginia. Senator Julien Gunn, chairman of the 
Committee on Courts of Justice, announced that this matter would be 
brought to the attention of his committee. 345 It was rumored at one 
time that the original reorganization would be withdrawn and a new bill 
introduced because of constitutional objections, but the Senators in 
charge of the bill denied this. 346 When the bill's supporters pointed 
out the difficulties of writing a title satisfactory for a bill having 
so many remifications, others argued that the title should at least set 
out the names of the departments, divisions, offices, officers, agencies, 
and boards affected by the measure. Senator Wickham estimated that the 
measure would affect approximately 600 sections of the code and pre-
dicted that in the end it would call for a new code revision~ 347 In 
view of the existing doubts, the General Assembly requested.an opinion 
as to the constitutionality of the administrative reorganization bill 
to be prepared by Attorney-General John R. Sa.unders. 348 The latter 
345. Ibid. 
346. Ibid., March 22, 1927, p. 1. 
347. Ibid., March 19,1927, p. 1. 
J48. IE!S·, March 24, 1927, P• 20. 
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immediately pronounced the bill constitutional, voicing the opinion 
that, when tested by the rules laid down by the Court of Appeals, the 
bill did not violate Section 52 of the State Constitutiono 349 
Numerous organized and interested groups appeared before 
the Senate Committee on Courts of Justice to oppose or support various 
phases of proposed reorganization. 
The Virginia Federation of La.bor and the Big Four railroad 
brotherhoods issued statements opposing the changes suggested by the 
Reed Committee for the administration of the State Bureau of Labor and 
Industry. Both favored leaving the bureau unchanged, feeling that the 
suggested arrangement of the Department of Industrial Relations would 
lead to confusion, since, as no head was provided, the department would 
exist in name only. 350 
The banking interests of the State opposed the proposed con-
solidation of the banking and insurance divisions of the State Corpora-
tion Commission into a Bureau of Ineurance and Banking. George Bryan, 
counsel for the Virginia Bankers' Association, appeared before a joint 
meeting of the Committee on Courts of Justice, the Committee on Banks 
and Banking, and the Finance Committee to express the views of that 
group. Mr. M. G. Field, president of the Association, also appeared 
in opposition. They charged that the Reed Committee had failed to show 
why the change should be made, pointing out that the qualifications of 
an expert in banking and an expert in insurance arc entirely diff ercnt 
and seldom found in one man. 351 
349. ~., March 25, 1927, p. 1. 
350 • .IE,!g., March 22, 1927, p. 18. 
351. lE!,g., March 23, 1927, p. 1. 
A joint session of the Committee on Courts of Justice and 
the Committee on Moral and Social Welfare heard vigorous objection to 
the proposal for a single censor to administer State .censorship of 
motion pictures. A number of church people and representatives of 
motion picture interests of the State spoke in opposition to certain 
features of the reorganization bill regarding censorship. 352 Mr. 
R. w. Carrington, attorney for the motion picture interests, and the 
Rev. Dr• Fred R. Chenault, chairman of the Social Service Committee 
of the Methodist Church in Richmond, expressed complete satisfaction 
with the existing system and recommended that it be retained. Mrs. 
Sampson, a member of the State Board of Censorship, explained the 
salutary effects of the system of a three-member board. 353 As a 
result of this testimony, the two committees decided to reject the 
provision reducing the motion picture censorship board from three 
members to ·one, replacing it with an amendment providing for a three-
member board appointed by the Attorney-General, with equal voting 
power, one of whom would have the title of director but with no more 
authority than the others 0 354 
Members of the boards of the State industrial schools ap-
peared before the Senate Committee on Courts of Justice to fight the 
proposed consolidation of the boards. It was held that such action 
would remove the personal interest which had done so much to build 
352. ~., March 24,1927, p. 1. 
353. Ibid., p. 24. 
354. ~., P• 1. 
- 95 -
up the schools. As a result, a sub-committee was appointed to con-
sider the problem, all indications pointing to changes in the reor-
ganization act. 3S5 
A section of the reorganization bill which provided for 
retention of the Virginia Real Estate Commission~~d considerable 
controversy. Some favored an amendment to the bill which would abol-
ish the agency. Opposition came mainly from real estate men who com-
plained that it was vested with arbitrary powers which could be used 
to the detriment of the people of the State and possibly to the des-
truction of the business of some real estate agents. On the other 
hand, there was strong backing for retention of the Real Estate Com-
mission from other real estate men. 356 
At a joint hearing of the Com.'llittee on Courts of Justice 
and the Agricultur, Mining, and Manufacturing Committee, the Virginia 
Dairymants Association and the Virginia Dairy Products Association 
won a vigorous fight against the proposed transfer of su~ervision and 
inspection of dairying from the Department of Agriculture and Immigra-
tion to the Board of Visitors of the Virginia Polytechnic Institute 
and the State Board of Health. 357 
The Senate Committee on Courts of Justice also expressed 
itself as opposed to the provision giving State prohibition and motor 
vehicle officers general jurisdiction and police power in all criminal 





cases. On March 25, the committee reported the amended reorgani-
zation bill to the Senate, which began immediate consideration of the 
measure, amendments being reviewed first. 359 
Expressing satisfaction with the work done by the Senate on 
the reorganization bill, Governor Byrd declared that the amendments 
made to the bill would not materially reduce savings in the cost of 
operating the government which would have resulted from the original 
bill. He reminded the General Assembly that the amount of reductions 
in operating costs would depend upon the reception accorded the bud-
get presented to the legislature in 1928. 360 
By March 31, the administrative reorganization bill as passed 
by the Senate had been approved by the House Finance Committee with 
three exceptions. Delegate Bear of Roanoke led a fight against the 
provision placing the Legislative Reference Bureau under control of the 
Attorney-General, arguing that the bureau held in confidence proposed 
measures affecting various departments and therefore should not be 
placed under any particular department, but should remain independent 
as it was. Opposing the transfer of duties of the S~cretary of the 
Commonwealth to the Department of Corporations and the State Librarian, 
Delegate Hall was of the opinion that the General Assembly should not 
anticipate adoption of the amendment abolishing that office. An 
amendment was offered by Delegate Gordon which would abolish the 
358. Ibid. 
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State Port Authority. He contended that this agency was undertaking 
duties which rested solely with the Federal government. 361 
On April 1 the administrative reorganization bill pass:ed 
the House of Delegates with the same unanimous vote accorded it in 
the Senate. 362 Differences between the two bodies were entrusted to 
a conference committee for settlement. The House and Senate adopted 
on April 8 the conference report on the bill. The conferees recom.~-
ended the adoption of all ~ouse amendments except that extending to 
various members of the Motor Vehicle Commission the power to make 
arfests. The bill confined this power to the bonded inspectors of the 
Commission. 363 
In signing the reorganization bill on April 18, Governor 
Byrd referred to the measure as the most important single legislative 
document in the previous 25 years of Virginia's history, Of the three 
pens used in signing the measure, one was presented to Tlilliam T. Reed, 
chairman of the Citizens' Committee, the others going to Senator B. F. 
Buchanan and Delegate Richard L. Brewer, the legislative patrons of the 
measure. 364 
An examination of the provisione of the reorganization act 
is now in order. 
In addition to the Governor's Office,365 the act created the 
following departments: 366 
361. !!2!.,g., March 31, 1927, p.28. 
362. Ibid., April 2, 1927, p. 8. 
363. ~., April 9, 1927, p. 3. 
364. ,Illi., April 18, 1927, P• 1. 
365. Commonwealth of Virginia,· An!£!:.!£ Reorganize~ 
Administration Of ~ ~ Government, p. 3. 
366. ~., p. 6. 
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(1) Department of Taxation. 
(2) Department of Finance. 
(3) Department of Highways. (4) Department of Education. 
(5) D0partment of Corporations. (6) Department of Labor and Industry. 
(?) Department of Agriculture and Immigration. 
(8) Department of Conservation and Development. 
(9) Department of Health. 
(10) Department of Public Welfare. 
(11) Department of Law. 
(12) Department of Workments Compensation. 
These constitute the same departments provided for in the reports of 
the Bureau of Municipal Research and the Reed Committee, with the ex-
ception of the Department of Workmen's Compensation, the work of which 
the two investigatory bodies would have placed under the Department of 
Labor and Industry. 
The organization of the Governor's Office established by the 
reorganization act provided for the same divisions recommended by the 
Reed Committee, the heads of these divisions to be appointed by the 
Governor to serve at his pleasure. Retained as associated agencies of 
the Governorts Office were the Art Commission, the State Port Authority, 
the Military Board, and the Board of Canvassers. The Commission for the 
Promotion of Uniformity of Legislation in the United States was, how-
ever, abolished. 367 It is necessary in this case, as in the case of 
the administrative departments, to compare these results with the rec-
ommendations made by the Bureau and by the Reed Committee. 
367. Ibid., PP• 3-6. 
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The reorganization act did away with the State Tax Com-
mission and created a Department of Taxation embodying all the rec-
ommendationa of the Reed Committee, the department headed by a State 
Tax Commissioner serving at the pleasure of the Governor ror a term 
coincident with the term of the Governor. 368 
The Department of Finance established by the law resulted 
from a complete adoption or that phase of the Reed Committee's re-
port which dealt with finance. The Auditor of Public Accounts was 
made a true auditor; the department itself was given no head and 
was composed or a Division of Accounts and Control, a Division or 
Purchase and Printing,·a Division of the Treasury, and a Division or 
Motor Vehicles, each with the powers and duties recommended by the 
Reed Committee. 369 
In reference to the Department of Highways, the reorganiza-
tion act stated that all existing provisions or law concerning high-
ways, the State Highway Commission, and the chairman or the State 
Highway Commission would remain in force with the following excep-
tions: appointment of members of the State Highway Commission was 
made subject to confirmation by the whole General Assembly instead 
of by just the Senate alone; the chairman of the State Highway Com-
mission was thereafter to be called the State Highway Commissioner. 
This amounted to a complete enactment of the Reed Committee's pro-
posals. 37o 
368. ~., pp. 6-7. 
369. ~., PP• 7-14. 
370. Ibid., p. 14. 
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The Department of Education created by the reorganization 
act carried out some of the recommendations of the Reed Committee, 
but not all of them. A provision was incorporated in the law which 
discontinued the Board of the Virginia Teachers' Colleges and the 
Board of Visitors of the Virginia Normal and Industrial Institute, 
pending amendment of the State Constitution to reorganize the State 
Board of Education, under whose supervision all of these schools 
would come. The Board of Education was authorized to appoint a 
board to have direct charge of all these schools. Affiliated with 
the Department of Education as associated agencies were all those 
recommended by the Reed Committee. Other provisions of the latter's 
report were not enacted. 371 
According to the provisions of the reorganization act, all 
existing provisions of law regarding the State Corporation Commiss-
ion remain in force with a few exceptions. These exceptions consti-
tuted a complete adoption of the recommendations of the Reed Committee 
for a Department of Corporations. 372 
The Department of Labor and Industry established by the 
reorganization act was, for the main part, the same as the Department 
of Industrial Relations proposed by tQe Reed Committee. Within the 
department were included the Bureau of Labor a.nd Industry and the 
Commissioner of Labor, all provisions of law concerning both to remain 
in force. The Department of Mines, which was under and subject to 
control of the Bureau of Labor and Industry, was continued under the 
371. Ibid., p. 15. 
372. Ibid., pp. 15-16. 
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name of the Division of Mines. Administration or unemployment com-
pensation was not included in this department as the Reed Committee 
had proposed. 373 
Few changes were effected in the Department of Agriculture 
and Immigration. All powers and duties of the Board of Agriculture 
and Immigration, the Commissioner of Agriculture and Immigration, and 
the Dairy and Food Commissioner in relation to shell-fish were trans-
ferred to the State Board of Health. In addition,the Board of Agri-
culture and Immigration assumed the duties and responsibilities of 
the Convict Lime Board, which wa.s abolished. Othernise, all provisions 
of the existing law remained in force. 374 
The fUll recommendation of the Reed Committee for the De-
partment of Conservation and Development was enacted by the General 
Assembly, the three commissions involved in conservation work being 
grouped together to form the department. Continued as an advisory 
board to the Commission on Conservation and Development, the Board to 
Place Historical Markers would perform its old functions; vacancies on 
the board would be filled by the Commission on Conservation and De-
velopment. 375 
No important changes were made in the health work ad.min-
istered by the State, the State Board of Health· and the Health Com-
missioner being continued in the same status. The Board of Trustees 
of the Virginia State Diseased and Crippled Childrens' Hospital was 
373. ~. ' p. 17. 
374. !!?.!s!·1 pp. 17-18. 
375. 1£i9.., pp. 18-19. 
- 102 -
affiliated with the Department of Health as an associated agency. 376 
More extensive were the changes in the administration of 
welfare work. The General Assembly created a Department of Public 
Welfare headed by the Commissioner of Public ~~lfare, who was made app-
ointive by the Governor instead of by the State Board of Public Welfare, 
the appointment subject to the approval of the General Assembly. This 
had been proposed by the Reed Committee. In addition, the Commissioner 
was authorized to appoint, subject to the approval of the Board, an 
Assistant Commissioner of Public Welfare to serve at the pleasure of 
the former. Adopting the Reed recommendation for abolition of the 
boards of directors of Virginia's industrial schools, the reorganiza-
tion act provided that the Virginia Home and Industrial School for 
Girls and the Virginia Industrial School for Boys be governed by a 
board of five members, appointed by the Governor and subject to con-
formation by the Senate. Known as the Virginia Industrial School 
Board, it would assume the former powers and duties of the two boards 
abolished. The act also created a Virginia Industrial School Board 
for Colored Children to supervise the Virginia Man~l School for Col-
ored Boys and the Virginia Industrial School for Colored Girls, whose 
existing boards of directors were abolished. The newly created board 
was to consist of five members appointed by the Governor subject to 
confirmation by the Senate. The Commissioner of Public Welfare was 
made an ~-officio member of both boards, the members of which would 
serve terms of four years. Associated agencies of the Department of 
376. ~., p. 19. 
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Public Welfare, according to the reorganization act, are the State 
Prison Board, the Stete hospital boards, and the Commission for the 
Blind. 377 
All the recommendations of the Reed Committee were incor-
porated in the creation and organization or the Department of Le.w. 
In place of the independent Legislative Reference Bureau, which was 
discontinued, the reorganization act established in the Department 
of Law a Division of Legislative Drafting to be headed by the Assis-
tant Attorney-General, appointed by the Attorney-General with the 
approval of the Governor. The independent Board of Censors was re-
placed by a Division of Motion Picture Censorship in the Department 
of Law. The division is composed of three censors with equal powers, 
appointed by the Attorney-General to serve at his pleasure. One of 
the censors is designated as director of the division by the Attorney-
General, all powers and duties formerly exercised by the Board of 
Censors being centered here. 378 
The Department of Workmen 1 s Compensation was crea.ted to 
administer the Workmen's Compensation Act, the Industrial Commission 
remaining in charge or this work. 379 
Those provisions of the reorganization act not dependent 
on constitutional amendment went into effect on August 1, 1927. Gov-
ernor Byrd's request for a constitutional amendment providing that no 
person appointed to any office by the Governor whose appointment is 
377. Ibid., PP• 19-20. 
378. Ibid., pp. 20-21. 
379. I!2!9,., p. 22. 
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subject to confirmation by the General Assembly may enter office after 
the General Assembly refuses confirmation or be eligible for re-appoint-
ment during recess or the legislature resulted in a statutory provision 
which had the same effect. 380 
Finally, the reorganization act directed the Governor to fur-
nish the head or each department with a copy of the report of the Bur-
eau or Municipal Research and "direct such head to that part of said re-
port which pertains to his agency, in order that the suggestions •••• in 
relation to administration may be considered and weighed." 381 
Prior to the extra session or 1927 Governor Byrd had admitted 
that the report of the Reed Committee was conservative. However, he ad-
vacated enactment of this plan as a. firm basis for other reforms which 
could be dealt with at the regular session of 1928, arguing that it 
would be unwise to try to accomplish too much at one time. Following 
the passage of the reorganization act, which incorporated most of the 
provisions of the Reed report, Byrd implied that there was still further 
work to be done when he said, "It ia true that the reorganization of the 
State government is not complete. The session of 1926 accomplished cer-
tain reforms, the session or 1927 speeded the good work, while other re-
forms must await the regular session of 1928 and some must await the 
approval by the people of certain constitutional amendments proposed." 382 
Nevertheless, an examination of the legislation of the General Assembly 
of 1928 shows no evidence, outside of the short ballot amendments, 
380. Ibid • 
.381. Ibid., PP• 23-U,. 
382. Byrd, Looking Forward, p. 6. 
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which were approved and passed on to popular vote, of any further 
reforms in the field of administrative organization. 383 
Speaking before the General Assembly of 1928, Governor 
Byrd ma.intained that-"the reorganization of our State government 
cannot be complete until the pending amendments to the Constitution 
are adopted ••• The amendments are now before you for submission to 
the voters. I regard constitutional revision as vital to our pro-
gress.• 384 
Among these proposed amendments were the short ballot 
amendments, which would make the Secretary of the Commonwealth, the 
Commissioner of Agriculture and Immigration, the State Treasurer, 
and the Superintendent of Public Instruction appointive by the Gov-
ernor. They would be appointed for terms of four years in 1930 by 
the Governor succeeding Byrd, the appointments subject to confirma-
tion by both houses of the General Assembly. After four years should 
have elapsed, the legislature would have the authority to determine 
by law the manner in which these officials should be chosen; whether 
the stete should continue gubernatorial appointment or revert to pop-
ular election for any or all of them. 385 
Throughout the State there was great opposition to these 
amendments. 386 So intense was the fight over the short ballot that 
it is still a "hot" issue in State politics today. 387 
383. Morrissett, Virginia Statutes £f 1928, passim. 
384. Byrd, Virginia's Business Government, pp. 46-47. 
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The opposition to adoption of the short ballot proceeded 
from several sources: sincere but unthinking opposition; demagoguery; 
religious opposition; purely political opposition. 
Many citizens sincerely believed that. the adoption of the 
short ballot amendments would deprive the people of poY1er to exercise 
control over their government. Victims of the old fallacy that the 
more popularly elected officials there are in a government, the more 
subject it is to popular control, they offered, on the whole, unin-
telligent and illogical opposition to the program, believing that 
the people were being deprived of their rights. 388 This despite the 
fact that the short ballot principle had been heartily endorsed by 
every living !merican writer on political science. 389 
Demagogues played upon the emotions of the people by ve-
hemently denouncing the 'infamouse attempt to rob the people of their 
rights' and, unfortunately, succeeded in arousing considerable oppo-
sition through use of these tactics. 390 By playing on the natural 
jealousy of people as to their voting powers, the demagogues caused 
the members of the General Assembly to shy away from the short ballot 
because of its possible political consequences. 39l 
Fantastically enough, the opposition to the short ballot 
even had its religious aspect. Shortly prior to the period of the 
short ballot fight, the State Treasurer died and was replaced by an 
388. Interview with Carlyle Havelock Morrissett, State 
Tax Commissioner. 
389. Goolrick, ~ Short BB.llot, p. 5. 
390. Interview with c. H. Morrissett. 
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appointee of the Governor to fill the unexpired term of the deceased. 
Unfortunately, the appointee was a Catholic, and many groups, es-
pecially members of the Ku Klux Klan, saw in the short ballot program 
a diabolical plan to keep him in office and even to make the whole 
administration Catholic. 392 
Republican opposition, which has been mentioned previously, 
was purely political in nature. It was not based on sincere convic-
tion but was the customary attitude taken by any political party toward 
the program of its opponents. 393 
In addition, there was a great deal of misunderstanding 
throughout the State as to the nature and purpose of the short ballot 
amendments. Some people even thought that the amendments gave the 
Governor authority to appoint Virginia's members of Congress; others 
believed they gave the Governor power to appoint all local officers. 394 
Several well known citizens of Virginia expressed represen-
tative opinions of the short ballot program in the public hearings of 
the Prentis Commission. 
Dr. Douglas S. Freeman gave his support to the program, des-
cribing it as "the most forwerd looking movement of anything in Vir-
ginia in my recollection." He expressed the belief that it would co-
ordinate the government and make the Governor the real executive that 
he should be. 395 
392. Interview with c. H. Morrissett. 
393. Interview with C. H. Morrissett. 
394. Byrd, The Constitution of Virginia, P• 20. 
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Representing the Virginia League of Women Voters, Miss 
Adele Clark endorsed all the amendments suggested by Byrd to make 
the Governor the responsible head of the State administration. 396 
On the other hand, Mr. Harris Hart, Superintendent of Pub-
lie Instruction, opposed the proposed amendment to make the Super-
intendant of Public Instruction an appointee of the Governor. In-
stead he favored appointment of this officer by the State Board of 
Education, which would be com9osed of ·gubernatorial appointees. 397 
Robert B. Tunstall expressed the same opinion, throwing his full 
support, however, behind the other short ballot amendments. 398 
Numerous arguments were advanced in support of this re-
form. 
Governor Byrd pointed out the advantages of appointment 
of these officers. Under existing conditions the Governor could 
offer persuasive excuses for failures in his administration. If 
the Governor were given adequate power, the electorate might demand 
results, not excuses. In possession of adequate power to perform 
his duties, he would alone be responsible for the success or fail-
ure of his administration. The expense of a statewide elector .. al 
campaign was another argument advanced by Byrd in support of the 
short ballot amendments, since this expense acted to exclude from 
office many persons of small means without reference to their com-
petence. Finally, using the chairman of the State Highway Commission 
396. ~·, P• 122. 
397. Ibid., PP• 2~3. 
398• ~., PP• 139-140. 
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as an example, he maintained that where the Governor appoints offi-
cials and has the power of removal, efficient administration re-
sults. "Why rely," reasoned the Governor, "upon the Governor to se-
lect important State officials ••• and then argue that dire calamities 
will follow the logical return to the system of appointment of four 
administrative officers that prevailed in this State until 25 years 
ago." 399 The short ballot had been used in Virginia from the time 
of the Constitutional Convention of 1849-50 until its abandonment at 
the Constitutional Convention of 1902. 400 
The Bureau of Municipal Research reported that elected 
officials were maintaining expensive political patronage which neither 
the Governor nor the General Assembly were able to eliminate. Its 
opinion was that adoption of the short ballot would relieve this 
burden. 40l 
Mr. C. 0 1Conor Goolrick in a widely publicized debate on 
the short ballot issue argued, "When a man who has rendered such dis-
tinguished public service as the present Governor of Virginia places 
himself squarely behind a proposed reform such as this, there seems 
little danger that those who have benefited so largely by his work 
can go wrong in continuing to follow his leadership." 402 In addi-
tion to the arguments already put forward, he pointed out that in a 
primary or general election the spotlight of attention is on the can-
didates for Governor and to a lesser extent those for Lieutenant-
399. Byrd, A Discussion Of The Plan !2 Increase Govern-
mental Efficiency, P• 7. 
400. Goolrick, .2E•E!!•1 pp. 4-5. 
401. N.Y.B.M.R., .2.E·~·' P• 8. 
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Governor and Attorney-General. Thus the candidates for the remaining 
offices are really lost sight of by a large majority of the people. 403 
At the preceding primary election the candidates for Governor received 
10,000 more votes than were cast for any other candidates on the list, 
thus showing the tendency to draw attention from the candidates for 
other positions. 404 
Along this same line Mr. Morrissett bas explained that in 
most cases no opposition was ever offered the incumbents of the posi-
tions involved; whenever there was opposition, it was weak, and, almost 
invariably, the incumbent was re~elected. 405 Mr. Morrissett was or 
the opinion that the importance of the short ballot resolution had been 
exaggerated, the objection that it deprived·the people of their rights 
being entirely unfounded. To back up this contention, he showed that 
two of the officers involved were responsible to the boards of their 
respective departments and not to the people, the officers being the 
Superintendent of Public Instruction and the Commissioner of Agricul-
ture and Immigration. In both cases the boards gave the orders which 
were carried out by the executive officer whether he approved them or 
not. Neither board was elected by the people, and, with few exceptions, 
all powers exercised were vested in the boards and not in their execu-
tive officers. The State Treasurer, while not responsible to any board, 
held a job purely ministerial in character and had no control over 
policies. 406 
403. ~., P• 9. 
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Mr. Goolrick held up the Federal government as an example, 
pointing out that cabinet members were appointed, not elected. In 
answer to the argument that few American States had adopted the short 
ballot, he replied that, while this was true, Virginia had tradition-
ally been a leader among the States and has not waited to follow 
others. 407 
When opponents maintained that adoption of the short ballot 
would result in the abuse of appointive power by the Governor, Gover-
nor Byrd outlined the following safeguards: 408 
(1) Nominations must be confirmed by both the House of 
Delegates and the Senate, independently of each other. 
(2) The Attorney-General would remain an elected official 
and would act as a check on the chief executive when the powers of 
the Governor should require interpretation. 
(3) The Auditor of Ptlblic Accounts, elected by the General 
Assembly, would act as an independent check on all financial trans-
actions. 
(4) The Governor remained subject to impeachment. 
(5) The Governor cannot succeed himself. 
(6) After a trial of the appointment method for four years 
the General Assembly would be able to change, if it so desired. 
(7) The Auditing Committee of the General Assembly would 
have power to investigate, independently of the Governor, all re-
ceipts and expenditures. 
407. Goolrick, .212·~·> p. 11. 
408. Byrd, }; Discussion .Q£ !fil! .!:!fil! IQ Increase Govern-
mental Efficiency, PP• 5-6. 
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Byrd pointed out that the Governor exercises the pardoning 
power - an authority much greater with need for discretion much more 
delicate than the appointment of a few governmental officials. Yet 
Virginia's Governors had commanded public confidence in the exercise 
of this power. 409 
Byrd constantly emphasized his desire only to give Virginia 
one of the most efficient governments in the Union and to economize, 
pointing out that the proposed amendments would not increase his own 
powers, since they would not be effective during his term of office. 4lO 
He pointed out also that, while the Governor gained three appointments, 
he would lose appointment of the three members of the State Corporation 
Colll!!li.ssion, if the proposed constitutional amendments were adopted. 4ll 
The short ballot amendments, along with the other consti-
tutional amendments already discussed, were submitted to the people 
by the General Ass~mbly of 1928. 412 Many of these were intimately 
related to the reorganization program. Included were amendments pro-
viding for election of members of the State Corporation Commission by 
the General Assembly, 413 abolishing the office of Commissioner of 
State Hospitals, 414 and providing for the members of the State Board 
by the Governor 
of .Education to be appointed/subject to confirmation by the General 
Assembly. 415 
409. Byrd, The Constitution of Virginia, P• 23. 
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In an extremely close ballot all the proposed constitutional 
amendments were adopted by a vote cast in the special election held on 
June 19, 1928, the following vote being recorded: 416 
(1) State Treasurer amendment: 
For: 68,665. 
Against: 65,816. 
(2) Superintendent of Public Instruction amendment: 
For: 68,756. 
Against: 65,695. 
(3) Commissioner of Agriculture and Immigration amendment: 
For: 69,034. 
Against: 65,176. 
(4) All other amendments included in a general proposal for 
the revision of the Constitution: 
For: 74,109. 
Against: 60,531. 
Now an evaluation or the accomplishments of the reorganiza-
tion is in order. Just how far did the reorganization go toward att-
aining the goals of responsibility, economy, efficiency, and simplicity? 
In a general statement regarding the accomplishments of the 
program, Mr. Goolrick affirmed that "Governor Byrd's administration ••• 
has given to the State more sound, progressive, constructive government-
al reforms than any preceding administration in the memory of those of 
416. Secretary of The Commonwealth, Statement or The Vote 
f2!: and Against Certain Proposed Amendm;nts To The 
Constitution .e! Virginia, pp. 10-11. 
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the present generation, and the State is heavily indebted to Governor 
Byrd for once again placing Virginia in the van of American Common-
wealths." 417 
In the general mad scuffle to rub hands gloatingly and point 
with pride to the amount of money saved by the reorganization, many 
failed to consider what the author feels to be the most important ob-
jective of the program, the creation of a responsible government. This 
objective was largely attained. 
Of the twelve administrative departments created, six were 
placed under the jurisdiction of single officials appointed by the Gov-
ernor. This was due largely to adoption of the short ballot amendments. 
or the other six departments, four were composed of or placed under the 
authority of commissions or groups of individual officers appointed by 
the Governor. The head of the Department of Law, the Attorney-General, 
remained a popularly elected official, while the members of the State 
Corporation Commission became appointees of the General Assembly. Since 
all of the administrative agencies of the State were incorporated within 
these departments, it is seen that the activities of Virginia's govern-
ment were almost completely headed up to the Governor as the one offi-
cial responsible to the people for a just and efficient administration. 
Not only was the Governor authorized to appoint his principal 
administrative officers, for the first time in Virginia's history he 
was empowered to remove at pleasure the heads of the administrative 
departments. Thus, the Governor's administrative subordinates were 
417. Goolrick, EE·..21:.:!:·' p. 7. 
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made really responsible to him. or course, this did not mean that they 
would be removed merely at the whim or the choice of the Governor, but 
for cause. Under the old system the Governor was compelled to present 
proof of inefficiency before the General Assembly in order to dismiss 
an officer. Without being compelled to prefer charges before the General 
Assembly, the Governor could, after enactment of the reorganization pro-
gram, remove at pleasure ten of the twelve department heads (including 
individual heads and commissions). 418 
In order to take advantage of the introduction of the principle 
of responsibility, Governor Byrd announced his intention to hold regular 
cabinet meetings of the heads of the twelve administrative departments, 
the purpose being to coordinate more closely the work of the State and 
to give the Governor the benefit of the advice and counsel of 11 the 
splendid officials who head our State departments." 419 
Concentration of responsibility was also accomplished by the 
administrative reorganization, over thirty boards, bureaus, and commiss-
ions being abolished with their work placed under existing offices and 
agencies appointed by the Governor. 420 The abolition of these agencies 
did, however, result in the loss of sixty major appointments by the Gov-
ernor, but this also contributed to concentration of responsibility. 42l 
418. Byrd, "Administrative Reorganization in Virginia," a 
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Mr. Morrissett agrees that the reorganization of 1927-28 
greatly increased the stature of the Governor, looking upon that 
reorganization as a great step in the constant trend since 1918 to 
increase the powers of the Governor. He recalled the time when the 
position of Governor of Virginia carried with it little more than 
social prestige. 422 
Two of Virginia's Governors have recognized the importance 
of the principle of a responsible government. Speaking before the 
General Assembly of Virginia, Governor James H. Price, in describing 
the accomplishments of the reorganization, asserted that it went a 
long way toward making the Governor the business manager of the StatE 
government. 423 The principle of responsibility has been spoken of 
by Governor Darden as undoubtedly the greatest contribution of the 
reorganization. It is his belier that this goal was completely 
achieved; that there are no instances in which responsibility to the 
Governor is lacking where it ought to exist. 424 
With respect to the degree of economy effected by the re-
organization, Governor Byrd estimated that the net savings resulting 
would be approximately $800,000 annually. 425 There was, however, 
considerable variation in the estimates of expected savings; £·~·' 
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annually. 426 Others claimed that the reorganization would not save a 
single dollar for the State. 427 
An accounting expert advised Governor Byrd that the new fin-
ancial system would result in savings from three different sources: re-
duction of unnecessary expenditures; collection of revenues then lost 
to the State; expenditure of public funds with greater advantage to the 
State. 428 
Considerable difference of opinion still exists as to whether 
the reorganization effected any savings and, if so, just how much those 
savings amount to. 429 It has been claimed by Mr. Morrissett that the 
predicted annual savings of $800,000 have been realized. He points out 
that the introduction of a complete system of centralized purchasing 
has alone saved the state $100,000 annually. In addition, the new 
accounting system has resulted in large collections of interest on 
daily balances, these having increased by about $200,000 annually since 
the reorganization got thoroughly under way. 430 However, since 1933 
interest rates on deposits have been greatly depressed, and this factor 
has lost its importance. The State Tax Commissioner also pointed to the 
considerable increase in revenue collected by the State due to reorgan-
ization of the State's tax collecting machinery. 431 Judge Ozlin belongs 
to the school which holds that not much, if any, money has been saved as 
a result of the reorganization. 432 
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The third objective or the reorganization was increased gov-
ernmental efficiency. Governor Byrd wisely reminded, "We should also 
bear in mind that many efficiencies or government are not directly re-
fleeted in reduced expenses. Such economies are frequently applied to 
increased public demands and by many economies progress of the State 
is made possible without increasing the existing tax burden. In fact, 
the money saved by increased efficiency or our governmental administra-
tion should result in a benefit at least as great as the actual savings." 433 
Dr. Freeman stated that the degree of administrative efficien-
cy introduced by the consolidation or governmental agencies into an or-
derly scheme would by itself have justified the trouble and expense of 
effecting the reorganization, 434 predicting that "the effect of the 
administrative reorganization will be felt in nearly all the depart-
ments of government. Operation will be smoother. Lost motion will be 
reduced." 435 
Judge Ozlin emphasizes as the most far reaching accomplish-
ment or the reorganization the fact that, as. a result, Virginia's gov-
~ 
ernment has become a greathmore efficient and less cumbersome. 436 
The most 'important single area in which efficiency was in-
creased was in the field or fiscal administration~ Governor Byrd 
stated that he regarded as the most fundamental and desirable changes 
those made in the State's financial system. Where there had formerly 
been a very loose handling of funds, the new system is such that 
4JJ. Byrd, Looking Forward, P• 9. 
434. Richmond News Leader, April 2, 1927, P• 8. 
435. Ibid., April 9, 1927, p. 8. 
436. Interview with T. W. Ozlin. 
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"every night at six o'clock the Governor can call up the Treasurer of 
the State and find out the balance in the State Treasury at that time." 437 
In Byrd's opinion, the changes in the financial system of the State 
alone were worth more than the cost of the entire reorganization. 438 
In later years Governor Price recognized as one of the outstanding ace-
omplishments of the reorganization the establishment of the fUndamental 
principles of good fiscal administration through the creation of the 
Department of Finance, 439 the establishment of which Dr. Freeman has 
called the greatest and most significant change effected by the re-
organization bill. 440 Mr. Morrissett is also of this opinion. 441 
In reference to the changes in fiscal administration, Mr. 
A. B. Gathright, formerly Comptroller of Virginia, has stated, "Ade-
quate and direct accounting control over the revenues and expenditure: 
of the State was recognized in the plan of general reorganization of 
the government in 1927 and 1928 as vital to the successful and business-
like administration of the State's fiscal affairs •••• Centralized ace-
ounting has been in effect for nearly six years. Its operation during 
this period has proved the wisdom of its adoption." 442 
Shortly after its adoption the Governor was informed by 
competent authorities that the installation of the new financial plan 
437. Byrd, "Administrative Reorganization in Virginia," a 
speech reprinted in the Virginia Institute !2f. ~­
izenship and Government, p. 32. 
438. Byrd, Looking Forward, p. 7. 
439. Price, .212·~·' p. 5. 
440. Richmond~ Leader, April 9, 1927, P• 8. 
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442. Pollard, A Brief Summary of The Work of The Several 
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would give Virginia a central system of accounting and control not 
excelled by any other State in the Union and equalled .by only two 
other States. 443 After the system had been in operation for over 
ten years, Mr. E. R. Combs, Comptroller during Governor Peery's ad-
ministration, outlined its advantages as follows: the Governor is 
advised daily of the exact condition of the Treasury; a balance sheet 
for the Commonwealth is prepared monthly, sho~~ng in cash the actual 
surplus or deficit; a statement of cumulative revenues and expendi-
t'i.lres is prepared each month; funds collected by all the collecting 
agencies of the State government are promptly deposited with the . 
Treasury; there is a pre-audit on all expenditures, as well as a 
post-audit; detailed monthly statements are made of the revenues and 
expenditures of each of the various agencies of government, with a 
comparison to the previous fiscal period. 444 
Outside of the field of fiscal administration, a large 
degree of efficiency was introduced by consolidating agencies which 
duplicated each other's work and by placing related agencies together 
in the same department. 
The great simplification of administrative structure eff-
ected by the reorganization is too obvious to require extensive com-
ment. Grouping of related agencies· into twelve different departments, 
the abolition of numerous agencies, the elimination, in many cases, 
of divided authority, the accomplishment of a more logical allocation 
443. Byrd, Virginia's Business Government, p. 14• 
444. Peery, !!_ ~ Summary of The !!2!:!s of The Several De-
partments of Government (Senate Document No. 1-A}, p. 21. 
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of powers - all contributed to increased simplification of adrninis-
trative processes. 
Numerous criticisms of the 1927-28 reorganization have been 
made as to its mistakes and inadequacies. 
One criticism was that the program adopted smacked too much 
of polities. It was charged that many valuable recommendations of 
the Bureau of Municipal Research were deliberately discarded in the 
interest of continuance in office of certain persons. Governor Byrd 
vehemently denied this, claiming that such statements were "born out 
of partisan jealousy ••• broadcast with an ••• obvious desire to mis-
lead the public." Championing the work of the members of the Reed 
Committee, he asserted, "The labors of these men and women, without 
compensation, were patriotic and progressive, and it would be a sad 
reward for their disinterested services to the State if any number of 
the people of Virginia could be persuaded that partisan motives ani-
mated and restricted their work." 445 Considering the character of 
the personnel of the Reed Committee, such a criticism seems entirely 
unfounded; but other more tundamental and justifiable criticisms have 
been made of the reorganization. 
The strongest criticisms of the administrative structure 
since 1928 have to do with the Department of Conservation and Devel-
opment, the Department of Finance, the Department of Public Welfare, 
and the Division of Motor Vehicles of the Department of Finance. 446 
445. Byrd, Looking Forward, P• 5. 
446. Price, .2E·~·' eassim. 
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The principal attack on the first three has been that they 
are not really departments at all, that they are only "departments on 
paper.n None ·or the three has a single administrative head responsi-
ble for the work of all the agencies included within the department; 
each one is composed of a number of administrative units which are in-
dependent of each other in every respect except that on paper they be-
long to the same department. Vigorously attacking this weakness be-
fore the General Assembly of 1940, Governor Price contended, "The 1928 
reorganiztion contemplated a much more integrated type of operation 
than has been attained in some departments of the government and we 
have been brought face to face with the sad realization that merely 
calling a group of agencies a department in an act of the legislature 
does not necessarily make it so. The need for establishing a unified 
departmental organization and integrating the various operating pro-
cedures have generally been overlooked." 447 
Suggesting that the time had come to dust off the s~udy of 
the State government prepared by the Bureau of Municipal Research, 
he urged that the legislature take action on certain of its recommenda-
tions. 448 
Criticism or the organization or the Department of Con-
servation and Development came to a bead when Governor Price called it 
"a department in name only," pointing out that its work was performed 
by three entirely independent agencies; that many services were dupli-
cated; that the three agencies of the department were commissions, 
447. Illi·, p. 5. 
448. ~·, P• 15. 
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which had been held by. experts in public administration to be ineff-
ective in an administrative capacity. Price favored a merging of the 
three commissions to form a real department, which would have an ad-
ministrative head assisted by a policjr-formulating board appointed 
by the Governor, with no administrative powers, however. This accom-
plished, the work of the department could be separated into functional 
divisions. 449 Such was the procedure recom.~ended in the report of 
the Bureau of Municipal Research. 
There has been a considerable degree of variation of opinion 
as to the desirability of the consolidation of the three commissions. 
A man as politically prominent as Governor Darden has, at different 
times, been on both sides of the issue. Still uncertain as to whether 
the consolidation should take place, he doubts whether they have en-
ough problems in common to make this necessary. On the other hand, he 
feels that the system of exchange of information employed by the three 
commissions has not been very effective. 4SO 
The commission appointed by the General Assembly to con-
sider Governor Price's proposals did not agree that consolidation was 
necessary in the Department of Conservation and Development. A study 
of the question led the commission to the conclusion that diversity 
and not similarity predominates in the work of the three commissions; 
that, though some of the work of the· three is related, there is no 
evidence of duplication; that consolidation would not be in the public 
interest. There was the conviction, however, that there should be 
449. Illi·, PP• 14-16. 
450. Interview with C. w. Darden, Jr. 
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more complete cooperation between the agencies, the commission proposing 
the creation of a departmental committee on cooperation and coordination 
composed of the chairmen or the three commissions for that purpose. 451 
Nevertheless, Dr. Robert H. Tucker of Washington and Lee, who 
served as a member of the commission, included a supplementary statement 
to the report of the commission in which he stated that "I have long felt 
that in the case of the several conservation agencies the ultimate solu-
tion lies in bringing these agencies into a well-organized department of 
conservation. Appropriate functional divisions would serve to coordinate, 
and at the same time keep intact, the different phases of the work." 452 
Mr. Morrissett, though he feels that theoretically a consolida-
tion under one responsible head would be desirable, points out the politi-
cal difficulties of the step. The commercial fishermen, with whom the 
Commission on Fisheries deals, and the sportsmen or the State, with whom 
the Commission on Game and Inland Fisheries is concerned, both oppose the 
consolidation vigorously and carry sufficient weight to make the General 
Assembly hesitate to undertake such legislation. 453 
Though the issue is controversial, the virtue of placing three 
commissions together and calling them a department is questionable. Just 
what is accomplished by this? Not only is there this three-way division 
of authority within the department, but the three commissions of which it 
is composed are physically separated. Judge Ozlin explains that they were 
placed in one department because of the similarity of their work. 454 If 
451. Commission To Study The Reorganization or Certain State 
Departments and Agencies, Report !Q ~ Governor ~ 
General Assembly£!.. Virginia., PP• 14-15. 
452. ~., P• 19. 
453. Interview with C. H. Morrissett. 
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their work is so related, however, why not place them under a single 
administrator? If not, recognize them officially as independent and 
discontinue the farce of calling them a department. The only iota of 
virtue which has been brought forward in defense of the present arr-
angement is Mr. Morrissett's suggestion that by grouping the three 
commissions together, if only on paper, the way is broken for fUture 
consolidation when public sentiment changes to support the move. 455 
Since the 1927-28 reorganization, the failure to provide a 
Commissioner of Finance to head the department of that name has been 
the subject of considerable controversy. Arguments have been devel-
oped both for and against the action of the 1927 General Assembly, 
which was deliberate. 456 The Department of Finance was created with-
out a single administrative head, according to Governor Byrd, in order 
to preserve the principle of checks and balances, each official of the 
department being independent of the others. 457 It was contemplated 
that the Governor would in practice become the real head of the De-
partment of Finance. 458 
The opinions of two of Virginia's Governors as to the need 
of a single head for the Department of Finance are so diametrically 
opposed as to leave one in a quandary. 
Governor Darden unhesitatingly asserts that there is no 
necessity whatsoever for a Commissioner of Finance, the Governor not 
455. Interview with c. H. Morrissett. 
456. Commission To Study the Reorganization of Certain 
State Depa.rtments and Agencies, .QE•ill•, P• 12. 
457. Byrd, Virginia's Business Government, PP• 13-14. 
458. Richmond News Leader, April 9, 1927, p. 8. 
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being so overburdened with administrative detail of the department as 
to hinder the performance of his other duties. 459 
Very little support has been found for the suggestion that 
the proposed Comn:issioner of Finance be an official separate and dis-
tinct from any division head of the Department of Finance. Thia has 
been due primarily to the fact that no evidence is presented that a 
full-time supervisory officer is needed. The bulk of support has been 
placed behind the proposal that one of the division heads of the depart-
ment be designated Commissioner of Finance. 460 It was this procedure 
that was urged by Governor Price. He pointed out that the Department 
of Finance was not a real department, existing only in the voluntary 
cooperation of the heads of the four divisions of which it was composed 
and in the power of the Governor to hold these aivisions in line. His 
experience indicated that the divisions duplicated each other's work, 
make unnecessary separate reports, and caused delays and misunderstand-
ing where problems affect two or more divisions, each of which have to 
be dealt with separately by the other executive agencies of the govern-
ment. As a result, the Governor had become, in practice at least, the 
head of the Department of Finance, being overburdened with an unbearably 
heavy load of administrative detail in the direction and coordination of 
the State's financial affairs. Consequently, Governor Price recommended 
that the Governor be empowered to appoint one of the department's div-
ision heads (either the Treasurer, the Comptroller, or the Director of 
Purchase and Printing) as Commissioner of Finance. 46l 
459. Interview with C. W. Darden, Jr. 
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The commission appointed to study Governor Price's proposals 
failed to concur in his judgment. It opposed the creation of the office 
of Commissioner of Finance on three grounds. In the first place, there 
had not been sufficient increase in the amount of work in the Department 
of Finance since 1927 to justify the creation of such an office. Second, 
the work falling on the shoulders of each division head is sufficient to 
require his entire time and energy; if any of the division heads should 
be given jurisdiction over the entire department, the work of his divi-
sion would suffer. Finally, giving supervisory jurisdiction to one divi-
sion head over the others would impair rather than promote the "efficient 
system of checks and balances" required by Section 84 of the Constitution 
of Virginia for "the officers ••• entrusted with collection, receipt, cus-
tody, or disbursement of the revenues of the State." 462 
Adding still further to the confusion on this issue, Mr. Morri-
ssett contends that the office of Commissioner of Finance would be an 
"unnecessary super-imposition,n463 while Judge Ozlin feels that "it makes 
for fiscal soundness to have a single responsible head of the Department 
of Finance." 464 
Junius P. Fishburn, chairman of the Com.~ission'<nReorganization, 
included a supplementary statement to the report expressing the opinion 
that sooner or later circumstances will necessitate a chief financial 
officer other than the Governor, who is overwhelmed with detail work. 465 
462. Commission To Study The Reorganization of Certain State 
Departments and Agencies, .2.E•cit., PP• 12-lJ. 
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It is difficult to formulate any definite conclusion on this 
point because of the conflicting testimony. However, logical fallacies 
are to be noted in the arguments of the commission which studied the re-
commendations of Governor Price. While the commission argues on the one 
hand that the administrative detail of the Department of Finance is not 
great enough to overburden such a tremendously busy official as the Gov-
ernor of Virginia, yet this same administrative detail would keep a div-
ision head from performing his duties efficiently if he were appointed 
Commissioner of Finance, a position the Governor already fills in prac-
tice. These two positions just don't add up. In addition, there is the 
impossibility of reconciling the viewpoints of Darden and Price. Never-
theless, whether the administrative detail handled by the Governor in 
the supervision of the Department of Finance overburdens him or not, it 
is a recognized principle of good government and good business that the 
chief executive of any enterprise should be concerned only with policies, 
leaving detail work to his subordinates. Considering the extent of the 
work of the division heads and the provisions of Section 84 of the Con-
stitution, the best solution seems to be in the creation of a full-time 
Commissioner of Finance. 
Governor Price also described the Department of Public Welfare 
as a ttpaper department," pointing out that it was composed of six com-
pletely independent agencies: 466 
(1) State Board of Public Welfare. 
(2) State Hospital Board. 
(3) State Prison Board. (4) Virginia Commission for the Blind. 
(5) Virginia Industrial School Board. 
(6) Virginia Industrial School Board for Colored Children. 
466. Price, .2.Q.cit., PP• 6-7. 
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Such an organizational structure had a number of defects: it 
resulted in the separation of closely related functions with lack of 
continuity in planning and carrying out of programs; it unduly empba-
sized the custodial aspects of the problem; it produced serious ~mmiss­
ions in·our welfare program; the exact roles and responsibilities of the 
agencies operating in the department had not been clearly defined. 467 
As corrective measures, Governor Price proposed that the five 
boards and commissions operating in the fields of public welfare, pri-
sons, mental hospitals, and juvenile correction be consolidated into 
three departments, their fUnctions being inherited by the Commissioner 
and Board of Public Welfare, the Diroctor of Hospitals and the Hospital 
Board, and the Superintendent of the Penitentiary and the Prison Board. 468 
In the main, the Commission on Reorganization endorsed Price's 
recommendations. It was proposed that the Virginia Industrial School 
Board and the Virginia Industrial School Board for Colored Children be 
discontinued, the State Board of Public Welfare assuming their powers 
and duties. Additional proposals advocated creation of a Department of 
Mental Hygiene and Hospitals and a Department of Corrections. Contrary 
to Price's suggestion, the commission recommended that the Commission 
for the Blind be continued in its existing status. 469 
The seeming unanimity of opinion as to this executive depart-
ment points out in relief some of the inadequacies of the 1927-28 re-
organization. It seems unfortunate that the Commission for the Blind 
467. Ibid., pp. 7-8. 
468. Commission To Study The Reorganization of Certain State 
Departments and Agencies, .212·~·' P• 8. 
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remains independent of the rest of the Department of Public Welfare. 
The location of the Division of Motor Vehicles in the De-
partment of Finance was critized as illogical by Governor Price. He 
reasoned that the collection of gasoline truces and the licensing of 
motor vehicles properly belongs in the Department of Taxation, while 
highway patrol activities should be attached to the Governor's Office 
under a Division of Highway Patrol. Arguing that the Department or 
Taxation should be the single revenue agency of the State government, 
Price expressed the belief that tax avoidance and tax evasion would 
be appreciably reduced if the tax and licensing functions of the Div-
ision of Motor Vehicles were transferred to that department. This arg-
ument had as its basis the reliable principle of taxation that all tax 
information tends to fit together and act as a check upon itself. 470 
Theoretically Governor Price's contention was correct. On 
the other hand, Virginia's wise and efficient Tax Commissioner points 
out that there is no evidence that any benefit would be derived from 
the transfer or that any saving would result; that the Division of 
Motor Vehicles was originally placed in the Department of Finance be-
cause there was no other place to put it, it being thought that no 
benefit would be derived from placing it in the Department of Taxation. 471 
Irregardless of any benefits which might be derived in the form of direct 
savings or increased administrative efficiency, there seems to be little 
justification for not placing an agency primarily for the administration 
of taxes in the Department of Taxation where it logically belongs. The 
470. Price, £12.cit., pp. 5 and 12. 
471. Interview with C. H. Morrissett. 
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highway patrol functions of the Division of Motor Vehicles could then 
be assumed by a division either of the Governor's Office or of the De-
partment of Law. 
In addition to these major criticisms offered by Governor 
Price, there are numerous features of the administrative structure 
affected by the 1927-28 reorganization which merit brief comment. 
Notwithstanding· all the benefits derived from the short bal-
lot, there have been unfortunate effects. The latter have their basis 
-in the natural desire of each Governor to name his successor and the 
natural desire of every office holder to retain his position. In order 
to make sure that they keep their jobs, appointed officials tend to 
line up on the side of the person favored by the Governor as his success-
or. Using their positions as directors of large blocks of government · 
personnel which they appoint and dismiss, they can influence a consider-
able number of votes. Despite this defect the short ballot has proved 
its worth in promoting a responsible government. 472 
Contrary to the recommendations of the Bureau of Municipal 
Research, it will be noticed that a number of boards and commissions 
have been retained exercising administrative powers. In theory this is 
an undesirable condition, but Mr. Morrissett has pointed out the extreme 
difficulty of separating the several powers of government. For example, 
the State Corporation Commission exercises administrative, judicial, and 
legislative powers which are inextricably related, while the Industrial 
Commission is both an administrative and judicial body at one and the 
472. Interview with T. w. Ozlin. 
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473 
same time. According to some eminent lawyers, the State Corpora-
tion Commission is really a "fourth department" of government, exer-
cising lltf powers of the other three. Judge Ozlin strongly supports 
the retention or the commission, feeling that a separation of its pow-
ers is impossible. 474 Governor Darden defends the retention of boards 
and commissions on the grounds that they bring a diversity of opinion 
from various sections of the State, being extremely desirable for pol-
icy-making. 475 The complexity of many modern laws make commissions 
absolutely necessary, according to Judge Ozlin; he contends that there 
is no other practical device for enforcing many laws. 476 
Election of members of the State Corporation Commission by 
the Genere.l. Assembly has come in for its share of criticism. It is 
argued that such a procedure violates the principle of administrative 
responsibility to the Governor. Judge Ozlin defends the existing sys-
tem on the basis of the Commission's judicial powers. In order to pre-
serve consistency, its members should be subject to legislative appoint-
ment just as all other State judges. 477 
In accordance with the principle that all taxes should be ad-
ministered by one administrative unit, it has been suggested that the 
administration of certain corporate taxes be transferred from the State 
Corporation Commission to the Depa.rtment of Taxation. Theoretically 
sound, such a change has practical difficulties and would probably re-
sult in increased costs. The Corporation Commission employs engineers 
473. Interview with C. H. Morrissett. 
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475. Interview with C. w. Darden, Jr. 
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who assess corporate taxes and who also perform other functions. Trans-
fer to the Department of Taxation would result in an increase in person-
ell and thus in increased costs. Moreover, the Corporation Commission 
is in possession of extensive information which aids in the administra-
tion of these taxes. 478 
The criticism has justifiably been made that the State of Vir-
ginia hired the Bureau of Municipal Research to make a study of its gov-
ernment and then failed to incorporate the valuable recommendations made 
for the internal organization of the departments. An eY.amination of the 
present internal organization of the executive departments bears this 
out, very few departments having adopted the functional hierarchies out-
lined by the Bureau. 479 An exception is the Department of Taxation 
which portrays the ideal departmental organization; its director ex-
plains, however, the difficulties of instituting such a desirable in-
ternal structure in many other departments. 480 It seems, nevertheless, 
that many practical reforms can and should be effected in this field. 
The bad judgment of the General Assembly in combining the 
regulation of insurance and banking under a Division of Banking and 
Insurance in the Department of Corporations was admitted when the fune-
tions were separated in 1938. There having been no relation between 
the insurance and banking work, the only noticeable result had been 
confusion. 481 
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Attorney-General Abram P. Staples has pointed out one of the 
inadequacies of the reorganization. Even after the adoption of the pro-
gram most of the larger executive departments of the State employed spe-
cial legal counsel, who attended the legal work of these departments. 
In 1934 this was changed, all the legal work of the State government 
being carried on exclusively by, or under the supervision of, the Att-
orney-General and his staff. 482 
The reorganization of 1927-28 introduced certain dangers. Since 
the position of Governor became considerably more powerful as a result, 
the dangers of making a poor selection for Governor have increased. A 
Virginia "Huey Long" could wreak havoc in possession of these increased 
powers. Virginia seems fairly safe from such a misfortunate occurrence. 
Mr. Morrissett, in discussing this danger, asserted that "as long as 
Harry Byrd lives and his political leadership continues, we have little 
to fear in regard to getting a bad Governor." This statement had refer-
ence to the so-called "Byrd machine" in Virginia, so often mentioned in 
the public press. Fortunately, Byrd and his followers have succeeded in 
providing Virginia with three Governors who have not misused their powers. 
While the former·Governor cannot arbitrarily select the chief executive of 
the Commonwealth, Mr. Morrissett admits that ttthe support of Senator Byrd 
is a strong factor in insuring the election of a man for Governor. The man 
must previously, however, have gained strong support among the people of 
Virginia." 483 
The general criticism has often been made that the reorganiza-
tion of 1927-28 did not go far enough. This criticism is to a certain 
482. Peery, £E.Cit., pp. 17-18. 
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degree justified, but certain factors must be taken into account. Ob-
servers look.at the recommendations of the Bureau of Municipal Research, 
compare them with those of the Reed Committee, and then express surprise 
that such a conservative program was adopted. In this instance one must 
recognize the difference between what is most desirable and what can act-
ually be accomplished. Certain factors made impossible the adoption of a 
more extensive reorganization. The Reed Committee endorsed those recomm-
endations of the Bureau of Municipal Research which it considered practi-
cal. In the first place, no outside organization can in a short period 
of time become fainiliar enough with the traditions and thinking of the 
people of the State to make recommendations that will be completely prac-
tical. In the second place, when the Reed Committee called a proposal 
impractical, it did not necessarily mean that the suggested reform would 
not be desirable or workable; for the most part it meant that such a re-
form would not be politically practical. 484 
A number of factors operated to make many reforms, though de-
sirable from an administrative point of view, impractical from a political 
point of view. Among these factors were the natural aversion of people 
to sudden and drastic changes, pressure exerted by strong and interested 
groups of the electorate, and old, established traditions. It must be re-
alized that under a democratic form of government, changes, no matter how 
desirable and beneficial they may be, must await the support of popular 
approval before they can be instituted. In many cases the people couldn't 
be sold on proposed changes, and this sentiment was reflected in the atti-
tude of the General Assembly. Reforms as broad as thos involved in the 
484. Interview with c. H. Morrissett. 
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reorganization program can be effected only by legislative action. 485 
Despite its mistakes and shortcomings, the 1927-28 reor-
ganization must be regarded as one of the most important accomplish-
ments in the history of the government of Virginia. In addition to 
conferring numerous benefits itself, it laid a firm and practical basis 
for further reform. As Governor Darden has pointed out, reorganization 
of a government cannot proceed as fast as adjustments of a business con-
cern because of the lag of public sentiment; it must be regarded as an 
adjustment to the needs of the people. 486 
But administrative reorganization is never a completed ace-
omplishment. In conclusion we quote Governor Price: "Administrative 
organization and reorganization is a continuous process; it is never 
completed, and the time never comes when we can fold our hands with the 
sense of a job well done ••• Eternal vigilance is the price of efficient 
and economical government." 487 
4$6. Interview with C. w. Darden, .Jr. 
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